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The Central American Peace Process:
Possible Lessons from El Salvador and Guatemala

COMINIQUE CAQUETTE

Cach peace process was a resull of the interplay batwesn the intornational,
regional and cormestic poliica! changss, and e zocal moverneels' intemal
dyramics, Specifically, the outcarme of the peace nagotiations dependad vpon (1)
the degres of domestic political coening: {2} e suppot andmpact oF intarationad
actors; and (3) the declogioal fexibilly, peapmatisme and conboence of the
revolutionan mevement's leadersn p that the rmoverrant had safficient strength to
maka sigrificant political gains from the peace process, Twa Cantral Amernican
EE0E procassas — ong which conc/udsd with a pesosacaond im BN Saleador and
the ctherwnich is on-poing in Guatemala — were examinesd, The peace processes
n both countries showed that democratic tranations foree social movermanis 1o
alaborate naw rames ol oollestive aoton and defina their respective positions
toweards eiectoral colitics and the peace prosess.

Introduction

In this article | will examine two peace processas in Central America;
ana which concluded with a peace accard in Bl Salvador, and ancther
which is on-going in Guatemala. &t the end, | will try lo draw some
possible lessons fram these two peace processes. L is hoped thal in
drawing such lessans, we may discover whether there are sorme parallels
between the Central Amerncan and Philippine peace processas,

My discussion is based on a paper | wrote about a year agn. |
approached Lhis topic not as a peace study schoelar but rather as someane
interesled in social movements and democratic transition, hers understond
a5 Lthe transition from an autheritaran regime to an elected civilian
fgovernment,

Ibiz artiols isbased on 3 lsoure presented oy the auther for the Thrd World Studies Center
Leclure Serlas on D9 Januany L9965, The lecture was, In . Based on a paper wiitten for
twa graduate seminars al Gomell Uriersity, Ressarch for the paper was made possble
Iraugh the genercussacpartol Cornell's Latin Arerican Studiss Pregrannand the Canadar
Sacial Solences and Humanitiss Research Sound

&
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When wrote the paper, my research problemwas to understand how
revalutionary movements adjust to such transition and how this affects
the evolution of a peace process. In terms of cases, | chose lo analyze
the Frente Farabundo Marti de Revolucion Nacional (or FMLN, Farabunda
Marti Front of MNational Liberation) in Bl Salador and the Unldad
Revolucionaria Nacional Guatemalteca (or URNG, Guatemalan National
Revolutionary Unity) in Guatemala. Before turning to the case sludies, |
will briefly discuss the literature on democratic ransitions and propose
3 social movement perspective to untangle each country's experience,

Democratic Transitions and Social Movements

What someone called the third wave of democratic transitions, which
started in the mid-seventies in Southern Europe (in Spain and Portugal)
and recently culminated in Eastern Europe, came as a major challenge
to the literature on democracy and comparative polities. As a result, the
study of democratic transitions became a flounshing and boorming
inteltectual industry in the 1980s. From a siluation where you had
relatively little attention given to demecratization in the 1870s, you have
an incredible amount of discussions on demoeratic transilion in the
comparative palitics literature of the 1980s. It actually became a fad wilh
numerous and very detailed case studies, Within this abundant literature
little atiention however is given to the impact of these Lransitions on
armed revolutionary movements, Scholars have looked thoroughly at the
oulcome, the democralic transition, but have not examined the Impacl
of this transition on a revolutionary movemant,

What does the transition Lo an elected civilian government mean for
a movement that seeks to seize state power Lhrough armed slruggle?
This was the entry point of the paper. My goal, as | focus on the URNG
in Guatemala and the FMLN in £l Salvador, is to highlight some of the key
factors Lhat account for the different experiences of the two countfies —
a peace agreement and the pelitical institulionalization af the FIMLN in
Fl Salvador and an engoingand unconcluded peace process in Gualemala.

What | will suggest is that the return of elected civilian governments
during the 1980s and the regional peace initiatives confronted Central
American revolulionary organizations with unprecedented domestic and
regional political environments? These movements were also faced with
a new international environment after the implosion of the Saviet Union
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and the end of the Cold War. Such new domestic, regional and
imernational political environments provided the movement with new
apportunities 1o expand their political participation and influence in legal
ar what s often referred 1o as abovedround politics and broaden their
diplermatic relations.

| will also suggest that the specific oulcome of each peace process
was the result of the interplay between these inlernational, regional and
domestic political changes and the movement's internal dynamics. What
| am saying is that one cannot be mechanistic. Forinstance, just analyze
the external conditions and say that these will automatically result in
some speciflic process. You need o look at the movement itsell — what
were the dynamics within the movement? As social movement analyst
Sydney Tarrow argues, political opportunities may be present during a
particular histerical conjuncture but it is up to the political actor to seize
them and construct framewaorks of action.”

To be more precise | will propose a two-part argument. The first part
is that the transition to elected civilian rule created new political
apportunities which permitted the initlation of peace negotiations and
discussions about the political institulionalization and legalization of the
movement. The second s thal the outcome of the peace negotiations
depended upon the degree of domeslic political opening, the support and
impact of international actors, and the ideclogical flexibility, pragmatism
and confidence of the revolutionary movement's leadership that the
movement had sufficient strength to make significant political gains from
the peace process,

Before examining each case, | would like to further explam what
Sidney Tarrow calls the political opportunity structure (POS) which is
increasingly being used in social movermnent theory, The concept of the
political opportunity structure was originally developed in the 197 0s while
looking at social movemeants in the United States. | was recantly revived
by Tarrow who tried to formalize it into specific variables. He defines the
FOS as "ronsistent, but not necessarily formal or parmanant or national,
signals to a social and political actor which either discourage or
encourage it 1o use its internal resources to engage in collective action,”

To be more specific, there are four types of signals that may indicate
an apening of the POS:
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ncreasing access to power: When there are increasing possibilities
of access to political positions or influgnce in political processes.

Changes inthe alignment of the rufing elite. Changes within the ruling
palitical elite may provide new opportunities for the movement.

‘Analytical Levels and Variables
External
Intemational Changes in International System and
Support of International and Regional

Actors for the Peace Process

Domestic Opening in the Political Opportunity
Structure:

1) access to power,

2} changes in ruling alignments;

3} possibility of establishing linkages
with influential allies;

Ay existence of divisions within and
betwesn the political elites

Internal Movement's Intermal Dynamics:

1) flexible ideclogical orientation in
interpreting previous historical
experiences and current conjunctura;

2 pragmatism and willingness
to adopt new strategies;

3 assessment of the armed, political,
and diplomatic strength of the
moverment
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Possibility of establishing linkages with influential allies. These allies
can be domestic (other social movements, unions, politicians, etc.) or
international {internaticnal organizations, foreign NG0s, political parties
abroad, ete.).

Existence of divisions within and between the pofitical efite. When
such divisions are present, there are more possibilities for the movement
to build new alliances.

By combining the POS concept and international processes with the
mavement’s internal dynamics, it is possible o develop a two-by-two
matrix:

Figure 2 Ll
Possible Outcomes of Peace Process

External Processes
Pressure from International and

Regional Actors and Opening of
the POS
- -
: (1 (11
Deadlocked
Internal Plane A'l.:?urd Megotiations [due o
Processes + and Pofitical o fank OF
Incorporation commitment: from
ldeological the civil govemment)
Flexibility, Deadiocked o
Fragmatism Megotiations (due to Mo Neg',uhgtmn
of Leadership, a lack of and Guerilla i
and Its Assessment - commitment fram Warfare versus
M 1‘, te the revolutionary | Counterinsurgency
s oo e mavernent)
Strength i ) |
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There are three possible outcomes te the peace process based on
the proposed matrix, First, siluation (V) which usually happens prior to
the transition to electad civilian governmenl when there are no peace
hegotiations. Instead you have a gusrnlla warfare on the parl of the
revolutionary movement and counterinsurgency programs on the part of
the government. There is litlle pressure from international and regional
actors for a poace process and the opening of the POS is very limited. On
the opposite side is situation () where peace negoliations resull in a
peace accordand the political incorporation of the revolutionary movement,
In such situation, there is regional and international pressure for the
progress of the peace process, an opening in the POS while the
movement is confident that it can make impartant-gains by entering or
incorporating itsell into institutionalized political life.

in the middle you have two situations (I and I} with the same
outcome: deadlocked negotiations. One situation (I happens when the
movemeant is redefining new frames of aclion and i willing to sxplore
peace negotiations but the POS s still close with little prassure from
international actors on the domestic actors. For example, the military still
has-a lot of influence on the palitical elites and 1s not Interested ina
negotiated settlement. In the other case (situation [il}, you have new
political oppartunities due to changes in the international and domestic
contexts but the movemanl’s lsadership s still halding on to its old
framewark and is not willing to seriously consider a peace sattlement
eslimating that the mavement cannol make significant gains by entering
inlo peace negotiations.

Before going In detall with the two cases, | would like o give a
synthesis of each scenario. In Guatemala, the negotiations for a peace
accord and the palitical incorporation of the movement were deadlochked
urtil recently despile a return to an elacted civilian povernment. Such
situation can beexplaned by a series of factors: the strong entrenchment
af the military establishment: the conlinued palitical hegemony of the
landed elite; the initial weaknoss of the international pressure for the
progress of the negotlations; and the assessment by the movement’s
leadershipthat it eould derive more gams by maintaining and consolidating
its armed strength while trving to expand an embryanic legal above-
ground mavement, An opeming in the POS following important domestic
palitical changes resulled ina breakthrough in the negotiations in 1994,



THE CENTRAL AMERICAN PEACE PROCESS 73

In contrast, the FMLN and the Salvadorean government concludad
a final ceasefire accord in January 1892, and the political incorporation
af the FMLMN as a political parly took place in Cecember 1982, Such
autcame was the resull of strong inlernational pressure; a change in
American foreign policy towards the Salvadorean conflict; the gradual
decrease of military control over domestic politics; shifting alignments
within the ruling coalition: and the leadership's assessmenl thal the
movements military, political and diploralic strenglhs were favorable
its political incorporation.

Guatemula

Guatemala is a show case of what has been described asa "Banana
Repubiic”. Its terfitory measuras aboutl 42,000 sq. milas (of ona-third of
the Philippines) with a population of 9.3 milllon. It has a high [lliteracy
rate (atoul 50 percent), and 80 percent of its population live below the
poverly line. In the 1940s, the United Fruit Company controlled about 42
percentofall national lands (this would be like all of Luzon and some parts
of the Visayas being controlled 'b}ra single company). Direct and indirect
intervention by the United States has been a recurrenl feature of
Guatemalan madern political histary. Its political system has traditionally
bean very exclusive and mostly controlied by the Latinos — tha ethnic
group brought about by the mixure of Spanish descendants with the
native population. The majority of Guatemalans (50 parcent) belong to
various indigenous groups wha are mostly living in the countryside where
they remain largely excluded politizally and economically,

The Gualemala Malional Revolutionary Unity or URNG was farmally
established in February 1982, L came aboul with the alliance of four
different armed revolubionary organizations.” Upon its foundation, the
URNG declarad that its objective was to underlake a popular revolutionarny
war because it was the anly option left te the people of Guatemala o
liherate themselves Trom eppression, expicitation and impenalism. Al the
time of its foundation, the URNG had an estimated 8,000 combatants,
After boyeolting the 1982 alections, the URNG mounted several offensives
in 1984 and maintained its boyootl stand during the 1985 elections.

The Transition to Elected Civilian Rule
The orgins of the ransilion lo demacracy or, mare pracisely, the
ransition to an elected civilian government can be traced back to March
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L The transition to electsd
civilian government came 4z &
challenge for the revolutionaries
hecause the government had
greater domeastic and
international legitimacy., Bul, at
the same time, it meant new
peltical opportunities which the
LIMRG could exploit provided that
it owas willing to engage in
slruggles and political organizing

in aivil socisty,
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1882, when disgruntled junior officers
under the leadershipof General Rios Montt,
a new-born religious fundamentalist
launched a coup d’&tat. The coup was the
first sign of the destabilization of the military
supremacy over civilian authority, Montt
adopted a populist rhetorle, announcing
the eradication of corruption, the expansion
of the private sector, the recrganization of
the public enterprise and a return to
constitutional order. [nreality, his fule was
far fram demacratic as he orchestrated
the worst and most violent episode of
Guatemalan countarinsurgency
campaigns. It resulted in the death of
100,000 individuals, the destruction of

440 communities and the dislocation of
one million Guaternalans who either sought refuge in Mexico o went
hiding in the mountains.

Rios Montt's abuses of power provoked a year later a new coup d' étal
seen by many analysts as the revenge of the High Command. The new
government headed by the former Defense Minister, General Oscar Mejia
Viclores, tned to make cosmetic adjustments but these were at most a
reflection of the modernization of the counterinsurgency strategy. Instead
of remaving entire communities, the government thied o give a human
face lo the counterinsurgency with “win-the-heart-and-minds” operations.
Mejia Victores announced that there would be an election for a
Consbitusnt Assembly In 15884, This election was the preface to a
redefinition of the domestic power structure.,

in 1985, there were signs of an opening in the politizal opportunity
structure. Following the election for a Constituent Assembly the year
before, general elections for the Legisiative Assembly were arganized.
The election brought into power a Christian Democrat president, Venecio
Cerezo who was not directly linked Lo the militany.

Whal was the Initial response of the revolutionary movement to this
new context? The transition to elected civilian government came as a
challenge for the revolutionaries because the government had greater



THE CENTRAL AMERICAN PEACE FROCESS 74

domestic and International legitimacy. Bul, al the same time, it meant
new political opportunities which the UNRG could exploit provided that it
was willing to engage in struggtes and political organizing in civil sociaty.

The first thing the URNG did was lo reject the electoral process while
sayingthat itwas willing to hold a dialogue for possible peace negotiations.
At the same time, the URNG began to develop a new global strategic
approach which included an intensification of its guerrilla activities, a
greater weight placed on political aspects of the struggle by organizing the
popular sectors and seeking new alliances with demaocratic and palriotic
forces. The URNG also sought to enlarge its bases of influence by
arganizing not only in the countryside but alse in the cities.

For two years, there was no dialogue or negotiation between the
LURNG and the Cerezo government despite the fact that the URNG had
made a first offer to hold such dialogue as early as October 1986, The
first dialogue only took place in Madrid (Spain) in 1887, This talk did not
lead to any significant agreement. The talk was merely held for the
purpnse of not being accused by international circles of vielating the
regional peace process. At this point, regional and intermational
organizations were putting pressure on domestic political actors — the
government and the UBNG — to enter into some forms of dialogue,

in May 1588 and luly 1989, the Guatemalan military launched two
coup attempts because they were wary of the possible nutcomes of the
peace negotiations. As in the Philippines where the coup attempts
pushed Aquing more to the right, they had a similarimpact in Guatemala,
Cerezo was gradually constrained by the military, especially since he was
not able to professionalize them. These coups delayed the reopening of
the dialopue for almost over two years.

The next series of dialogues began in 1990. The talks resumed in
Oslo (Norway} when the UNRG met with the Commission for National
Reconciliation. The meeting was sponsored by international organizations
supparting the Esquipulas agreements, a regional peace plan. In this
plan, each country was tasked to set up a commission for national
reconciiation. The Oslo meeting permitted the helding of several dialogues
between URNG representatives and various seclors of civil society.
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From May to Oclober 1990, representatives of the revolutionary
movemeant held meeatings in different parts of the world: first, with the
potitical parties in June {(Escorial, Spain); the business sector (Ottawa,
Canada) and the religious sector (Quito, Ecuador) in September; twenty-
three (23) different popular organizations (Metetec, Mexico) and the
small business and professionals (Atlixco, Mexica) in October, Within four
manths, the URNG drew significant attention from the inlernational
community as well as built up some initial alliances among various
sectors of society. These meetings enabled the mavement to achieve
palitical gains and helped it isolate the reaclionary segmenls of the
tanded elite. In doing sa, the URNG was trying to take advantage of the
international pressure 1o create new allances with social sectors to
Isolate as much as possible the more reactionary sectors of the
Povernment.

In Movember 1290, there was a new national election. Jorge Serrano
coming from a more eonservative political parly, the Movimients de
Accion Solidaria (MAS or Solidarity Action Movement) was elected in a
second round, despite the fact that his parly was a minority in Congress,
200n after the election, there was a shift in repression which became
more selective largely as a result of intemational and domestic pressure
for greater respact far human rights, Such pressure was also reflected in
the atlendance of international observers to monitor the conduct of the
elections.

The prograss in Lhe regional peace process and the general diplomatic
effort surrounding it forced the newly elected government to reopen
peace negoliations. In 1990, negoliations began to aceelerate in El
Salvador and there was a sort of a ripple effect In Guatemala. In April
1801, a first agreement was signed in Mexico City. For the first time,
URNG Comandantes from the General Command and the Politico-
Diplomatic Commission sat down with government and military officials
to discuss an agenda for peace. Known as the Mexico Accord, the
agreement established the procedures for an on-going dialogue under
the auspices of the Commission for National Reconciliation {CNR) and
the Secretary-General of the United Mations. The agreemeant contained
an 11-point agenda of discussion,

Why was it passible that, after trving to block or delay the process,
the government and the military would agree to sit down 1o negotiate with
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the revolutionaries? | would argue thal there were four reasons: the
madel of the militarized regime with a civilian facade had Tailed; there was
strong regional pressure for the negotiations o begin; the Uniled States
was shifting its foreign policy towards the region; and there were growing
divisions within the conservative elite, A faction of this elite began to think
thatl it was not only iImportant to have a countennsurgency program but
iLwas also necessary to altract investments. To doso, the country needed
internal peace. Moreover, the prospects of an economic integration with
the Marth American market and trade with Cantral America compoundead
the desire for pacification. On the side of the URNG, it is likely that its
expanding gains and alliances with urban-based organizations
strangthenad its confidence in the possibilities of increasing its legal
palitical and diplomatic struggles.

During the next threeyears, there wauld be 10 rounds of negatiations
but all bogged down on Lhe second part of Lhe firsl poinl of the Mexico
Accord which was on the issue of human rights. Early on, a first
agreement had been reachad on the meaning of democracy, Lhe first part
of the first point, during a third round of negoliations in Querelaro
{(Mexico) from 23-26 July 1991, Buton hurman rights, there were serious
disagreements especially on whether a Truth and Justice Commission
would be created to investigate past human rights violations. Mililany
advisors on the government were systematically blocking any possible
agreement, Ten rmunds ended with no specific agreement on thal issue,

In 1993, a coup and countercoup resulled in changas in political
alliances within Lthe elite and evenlually open new political appartunities
for the progress of the peace process. On May 25, Serrano, the
Guatemalan President, tried to launch a personal coup detat following
the example of president Fujimori in Peru. Just a year earlier, a similar
scenario had happened in Peru where president Fujimor had maneuvered
what amounted 1o a personal coup, Contrary to Fujimor i, Serranc did not
succeed in imposing his rule, After a week of popular protast, Serrano
was deposed when the army launched a countercoup with the backing
of the private sector and opposition political parties. After intense internal
hegatiations within Congress, the popular human rghts Ombudsman
was chosen as president although the military would have preferred the
81-year old president of the Supreme Court who they could have easily
manipulated. Leon Carpio, an oulsider to traditional political parties,
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came Lo power with vary strong popular support even from the intermational
community because of his previous work on human righls.

Initially the new domestic political situation did not help the peace
process move forward. Upon assuming power, De Leon tried to consolidate
his bases of power by isolating the conservative faction of the military and
bringing in a new breed of military that would be willing to recognize the
supremacy of the cwilian gavernment. De Leon also tried to foster
alliances with some of the more progressive sectors of the business class
so that they would nol oppose the peace process. The negotiations re-
apened in January 1894 and on 28 March, a general agreement on
hurnan rights was reached which allowed verification by the United
Nations, This was a crucial point Tor the URNG. If the government alone
would have been monitoring the human rights agreement, there would
have been no guarantee that it would seriously Tollow the various clauses
of the agreement. In the agreement, the United Nations became a
monitoring agenl.

Why was the agreement reached? 1t happened in the context of the
loss of popularity of De Leon. The governmeant which was so popular a
year ago was losing its popularity, and there was a growing division within
the army and the busingss class within the government. These factors
favored the movernent which could take advanlage of De Leon’s need to
gt popular suppart, In terms of the framework, the political opportunity
structure was more apen and more conducive to the conclusion of such
agreement, not to mention the fact that, by that time. the movement had
also made its position more fexible. Following this breakthrough, the
negotiation process continued 1o progress up 1o the present although
with frequent ups and downs,

El Salvador

El Salador is another case of whal one may call a "Banana
Republic”, although maore accurately, it should be called a “Coffes
Republic”. I s a very small country measunng aboul Tour percent of the
Fhilippine terttony. It used to be known as the counliy where fourteen
(14} families control 80 percent of all arable lands. Like in Guatemsala,
the palitical history of Bl Salvador has been marked by violence against
popular forces especially since the culture of poffes was introduced al the
turn-of the 20th century. In 1932, a popular uprising led by Augustin
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Farabundo Marti (which was how the name Farabundo Martl came
about) was vielently repressed. An estimated 30,000 psasants were
killed. The massacre consecrated the: alliance between the military and
the coffes oligarchy for the control of the state.

The alliance lasted for 40 years from 1832 to 1972, In 1972, there
was a shift (not unlike the shift in the Philippines) to & more authoritarlan
regime clearly dominated by the military. When a political coalition led by
Christian Democrats relatively independent from the oligarchy was aboul
to win the national election, the military launched a coup d* étatand ruled
the country from 1972 to 1979. The defeat of the reformist project
embodied by the coalition meant thal few political options remamed for
the civilian oppasition. The twao principal ones svolved outside political
parties; organizingthe popular sectors innon-violent pratest and launching
an armed insurgency. Increasing levels of military repression towards
popular organizations led tothe farmation and rapid expansion of guearriila
organizations.

In 1879, there was another coup by the military. This time, it was
headed by younger officers who had realized that if there was no palitical
change, the same thing that had just happened in Nicaraguain July, that
is, the triumph of the Sandinista revolution, would also happen in El
Salvador. What these younger officers tried to do was to establish a
reformist junta to prevent an imminent popular revolution, Eventually
they were not able to consolidate their rule. Within the span of six months,
three juntas {or three temporary governments) including civilians were
organized until Napaleon Duarte. a Christian Demaocrat, was appointed
as President in March 1980, The 19789 Coup markad the beginning of
more than 10 years of civil war during which an estimated 40,000 to
50,000 cwilians were killed.

The farmation of the Frente Farabundo Martl para fa Liberacidn
Macional (FMLM of Farabundo Marti Front Tor Mational Liberation) as the
unified command for the five Salvadorean guerrilla organizations was
formalized on 10 October 19807 Earlier on 22 May, a unified politico-
military revolutionary direction had been established. The Frente
Democratico Revolucionario (FDR or Revolutionary Democratic Front)
was alsn formed the same year 1o act as the FMLN's political arm. After
the October 1979 Coup, ane guerrilla organization, the ERPcalied for an
immediate “popular insurrection” which it attempted but dramatically
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failed to achieve. Thereafter, the ERP withdrew to the mountains and
joined the other four organizations in a strategy of protracted guerrilla
warfare.

The Transition fo Elected Civilian Rule

Upon joining the third junta, Duarte promised 1o restore democracy
and organize an election in 1982 for the formation of a Constituent
Assembly. This election was not 5o much for domestic purposes as for the
international legitimacy of the government. Duarte's appointment marked
the beginning of massive American economic and military assistance to
Fl Salvador. The American aid came despite the intensification of
counterinsurgency activities, political assassinalions, the growing killings
by right-wing death squads (Escuadrones de la Muerte) and the
assassinalion of four American sisters dnd two American land reforms
advisors. The American support was largely a reaction to the revolution
in neighboring Nicaragua. Democrat President Jimmy Carter restored
American military aid to I Salvador during his last week in office before
Republican President Ronald Reaganincreased massively this assistance.
Reagan argued that the possibility of a spread of the Micaraguan
revolution 1o naighboring countries was a threal to American national
security. There were over four billion dollars of American aid sent to L
Salvador during the early eighties including over a billion in military aid
and intelligence support. At ene point, U.S. aid amounted to 50 percent
of the total budgel of the Salvadorean government.

Unlike Guaternala where the URNG waited until 1986 before making
peace proposals, the FMLN made its first proposal as early as 19811t
taok this initiative before the General Assembly of the United Nations
where it laid down the bases of its peace offer on 8 October 1981, This
was before Duarta's administration came up with its own proposals, A
lhat tire, the rationale behind the proposal seemed to have been to
maximize the movernanl's international exposure. Thers was yel no
serious commitment to enter into a ceaselire agreement.

The FMLM's international and diplomatic offensive was largely an
attempt to counter the massive economic and military support received
by Duarte from the United States. A few months before in August, the
Mexican and French Presidents had recognized the FOR, the equivalent
of the NDF in the Philippines, as a legitimate representative of El
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Salvadar. In effect, the French-Mexican Declaration provided the FMLN-
FDR with international legitimacy which helped them later to access the
United Nations and the Organization of American States. There Was,
however, & resulting backlash at home Lo this diplomatic wictary, The
military, including Duarte, wera very upset by the Declaration and the
FMLN's peace proposal which had been announced without any
negotiations held beforehand,

In the wake of the FMLN's proposal, the military intensified its
counterinsurgency activities. At that point in time, there was little b
that peace negotiations could really take off. Mevertheless, FMLM
continued with its diplomatic and political offensives and made a second
peace proposal in October 1982 and a third in 1983, The FMLN's
diplomatic strategy is best understood when one takes into account the
fegional context. On S—Q'Januar}r 1983, the Foreigh Ministers of
Colombia, Mexico, Panama and Venezuela met in Contadora island to
design an initiative for peace In the region. The peace initiative became
known as the "Contadora” initiative. It later included represantatives from
Costa Rica, E| Salvador, Jamaica, Honduras and the United States.
Contrary 1o the Philippine scenario, there was a lot of international
diplomatic activities in the region to push for a peaceful settlement of the
various armed conflicts. In its third peace proposal, the FMLN welcomed
the Contadora initiative and the United Nations Secunly Courcil's
resolution to support Contadora.

In January 19284, the FMLN made a fourth proposal. Among other
things, it proposed the creation of a provisional government of broad
participation. These proposals and the international effors for pEae in
the region eventually forced Duarte, who had Just been officially elected
during the 1884 presidential election, to come up with his own peace
affer. He presented such proposal before the United Nations on & Oclobar
1984, His proposal included holding a first

round of negotiations a wesk later. This B The FMLA's international and

first round took place in La Palma on 15
October and marked the beginning of the

diplomatic offensive was largely

peace negotiations process which would an attempt to counter the
be interrupted in several oceasions. From massive economic and military

188410 1929, Duarle made various peace
praposals primarily o insure continued
U.5. support for its countennsurgency the: United States.

support recelivad by Duarte from
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programs without making any serious commitment to the ceasefire
negotations.

When confronted with an elected civilian government equipped with
almosl limitless economic and military assistance from the United States,
the FIMLN gradually readjusted its overall strategy during the mid-1280s,
Instead of fighting a “guerilla concentration war" similar to the Chinesa
seenario where a revolutionary movement controls a territory and
assumes civilian and political control including protection of the civilian
population and prevents the governmentfrom entering, the FMLN shifled
toa "warof resistance”. From 1882 toaboul 1984, the FMLM had largely
become a revolutionary army using large contingents of guerrilla fighters
and undertaking highly visible attacks on key military positions. In reprisal
and with the American supporl, the Salvadorean governmenl responded
by comidning the use of large mokile forces with airand artillery supports.
By 1986, the Salvadarean army had over 40,000 soldiers with modermized
airforce capabalities compared to aboul 12,500 in the early 1980s.

The FMLN's new strategy included the so-called "poder de doble
cara” or the double-faced power. Under this approach, the FMLN did not
fight to control a specific territory of the country, but instead helped to
organize various legal popular organizations influenced by the FMLN
which it could fater use to access projects
{even those funded by the United States).
AL the same time, these organizations
were part of a vast clandestine network

The FMLM's new strategy

included the so-called "poder de
doble cara”™ or the double-faced
power. Under this approach, the
FMLMN did not fight to control a
specific teritory of the country,
but instead helped to organize
Various legal popular
organizations influenced by the
FMLM which it could later use to

acgeess projects (even those

funded by the United States),

controlled by the FMLM. From the time it
readjusted its strategy, the FMLN queetly
organized popular organizations to
consolidate and expand its mass base,
constantly moving from aboveground or
legal to semi-underground and
underground networks and activities,

Another impartant component of the
FMLN's new slrategy was jts diplomatic
offensive. During the Fall of 1588, fop
leaders of the twe largest organizations of
the FMLN, the FPLand ERP conducted an
important tour in Latin Amencan newly
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rastored democracies and even in Washington. The FMLN leaders sought
to appeal 1o a broader constiluency and modified thair idaclologically
hard-line and orthadox image by propasing a vision of a pluralist society
initially capitalist and gradually moving towards socialism.

During the second halfl of 1988, the FMLN launched what it callad
its strategic counter-offensive which combined an increasing number of
Urban actions, a imited reconcentration of its forces, and the consolidation
of its political project. Such project became visible when the FMLN
offered early 1889 to join the national elections provided that these
would be delayed from March to September. Upon Duarte's refusal, the
FMLN simultaneously assaulted 54 towns on election day while the FOR,
the peolitico-diplomatic arm of the FMLN supported the efforts of the
Convergencia Demaocratica {CO or Democratic Convergence) a broad
umbrella political formation (which could perhaps be compared to an
expanded version of Partido ng Bayan) which participated in the election.

The 1980 elections were important because the FMLN for the first
time through its open organizations altempted to group the different
forces of the left to join the elections. Although the CD performed Pty
during the 1689 presidential elections, it would later on elect eight
deputies during the 1991 election for the Legislative Assembly.

Even though the Duarte government received a lot of monay, it was
not able 1o implement any significant reforms. As it lurned out, his
government was largely corrupl, By 1988, the Duarle regime had [ost
mueh of his pepular support and backing from the moderate sectars of
the oligarchy and the middle class as it proved incapable of resolving the
internal civilian conflict, reactivating the economy and consolidating
civilian supremacy over the military,

In 1988, there was a new presidential election and contrary to what
was expectad, the conservative party ARENA (or the Nationalist Republican
Alliance} won the election. The extreme rightwing faction of the parly had
been responsible for the formation of death squads in the sarly eighties
and was strongly suspected of having planned the assassination of
Bishap Romero in 1880. By the late 1880s, the party had changed fram
beingan extreme right party under the leadership of former Major Robarto
D'Aubuisson to a more institutionalist one while continuing to represent
the interests of the oligarchy. Alfredo Cristiani, a relatively unknown
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husinessman with technocratic style, marnied to a member ofa prominent
enffee clan and trained in the United States was chosen as ARENA
presidential candidate for the elections. ARENA won the elections on the
platform of bringing back economic growth and peace lo the country.

Interestingly, the election of a conservative governmenl created new
political opportunities for the FMLN, The election of the ARENA government
polarized the political spactrum creating a vacuum at the center which
the Christian Democrats could not claim, having been discredited by the
poor perfomance of the Duarle regime. This meant that the FMLM eould
occupy more political space towards the center. This is what the FMLN
tried to do right after the election of Cristiani with its greater participation
in the Convergencia Democralica,

The crucial turning point though to understand how the peace
negotiations evolved following the election of the ARENA government was
the Movember 1989 offensive. On 11 November 1983, the FMLMN
launched a surprise and massive operation on San Salvador. They
oceupied many neighborhoods of San Salvador and even went o the
streets of affluent subdivisions (the equivalent of Dasmarinas and
Farbes). For the first time, guerrillas occupied some of the houses of the
oligarchs. By doing so, the FMLN brought the revelution directly into their
backyards. The oligarchs were deeply shocked and realized that the
guerillas were not dead and in fact were very much alive.

The offensive lasted for two weeks and involved air bombings by the
government forees in many of San Salvador poor neighborhoods.
International criticism on how the Cnstiani government handled the
rebellion, aspecially its aerial bombings, increased dramatically following
the killings of six Jesuits, their cook and her daughter on 16 November,
The San Salvador offensive and the intemnational condemnation of
Cristiani’s handling strengthened the FMLN's negotiating position,

Eoth domestic and international factors influenced the pace of the
peace negotiations when they re-opened in 19980, These conditions were
conducive to a settlement of the conflict. When | asked the comandanies
what was in thelr mind Tollowing the November 1582 Offensive, Lhey
answered at that point they had realized that they had to enter into some
form of settlement since support from the Soviet Union and other sourcas
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was gradually decreasing, and the civilian population was increasingly
tired of years of civil war.

Conversely, American supportfor the government was alse decreasing
because the United States government was becoming less and less
interested in Central America. The electoral defeal of the Sandinista and
the implosion af the Saviet Union in 1920 that Washinglon increasingly
perceived the Salvadaorean conflict as a domestic one,

Mot surprisingly, there was an acceleration of the peace process,
This was in parl Taciltated by United Nations® mediation but mainly
because both parties, the government and the FMLN, realized that there
was a military stalemate in the conflict, It became clear to both partias
that neither could win withina short petiod and hence, itwas advantageous
for both to make progress in the peace process,

An initial agreement was reached on July 1990 regarding human
rights violations against the civillan population and the treatment of
prisoners of war. The next breakthrough came in April L9591 following the
March elections for the Legislative Assembly when major consensus
points were achieved regarding the respect for the independence of the
judictary, the reorganization of a national civilian police and the ereation
of the Truth and Justice Commission, The Commission was mandated to
investigate human rights violations and prosecute officers who were
faund guilty. Negotiations were however deadlocked on the issue of the
recrganization of the Armed Forces. A compromise solution came four
manths later on 25 September during negotiations held in New York City.
The agreement stipulated that the military forces would be reduced by 50
percent and that an independent commission composed of civilians
wiollld be established to review each Indmidual officer’s record. Thess two
elemants were long time FMLN's demands in exchange of which the
insurgents accepted to becoma part of a new civilian security foree that
would be established.

A final agreement was signed on 31 December 1931 (the last day
of Perez De Cuellar's mandate with the Uniled Nations) in New York City.
The Peace Accard was officially signed on 16 January 1992 in Chapultepac
Castle in Meaxico City. The Accord laid down Lthe peace process for Lhe next
nine months. On 4 February, a national ceasefire came to effect and the
demabilization of the Army began while the new civilian police force was
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established. The final agreement also stipulated thatall lands cantained
in the FRLN-contralled zones would be legalized and allocated to FMLN
combatants, their families and the rural population iving In the arcas,
Finally, regarding the oversighl and verification of the accord, it was
apread that a commission, the Comision para fa Consolidacion de la Faz
{National Commission for the Consolidation of Peace or COPAZ) would be
created 10 supervise, overses and manitor the implementation of the
ancord, The international verification of the accord would be carried oul
by more than 1,000 United Nations delegates presant in El Salvador,

In December 1992 following the demobilizalion of its last fighters,
the FMLM became an official and legal political party. In 1984, it
participated for the first time in the national and local elections and
became the second palitical foree in the countne: ARENA, the conservative
party remained in power while the Christian Democrats ended up as the
third political foree in the country. The FMLN elected 21 deputies out of
a total of 80 In the Legislative Assembly.

Following the March 1994 election, the FMLN went into a period of
internal crisis which came to an end when lwo organizations leftthe front.
Recently, the ramaining three organizations decided (o fuse themselves
to farm an unitary structure under the FVILN name. The current challerige
for the FMLN is to see whether all agreements will be implemented,
whether there will be same electoral gains in future elections and whether
plaving anly in electoral politics will bring some concrete results for the
mass organizations. It is important to underscore thatl guestions about
the relations between leadership and mass-based organizations hava
become a central axis of contention. Many mass-based organizations are
now asking whatl has been the impact of the peace agreement for the
Erassrools,

Conelesion

Hawving now coverad the lwo peace processes, what do they indicata
in lerms of assessing how a revolulionary movernent adjust to a transition
lo an elecled civilian goverment. Despile the different outcomes — one
peace process which is still on ongoing in Guatemala and the other one
already concluded in k| Salvador —they both show at the very least that
this transition forced the movements to elaborate new frames of
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collective action and define their respective
positions towards elections and the peace
procass,

In both cases, the movements made
Ltheir initial proposal for peace negotiations
in the context of a transition to elected
civilian rule. The holding of elections for a
civilian government confronted these
miovements witha new palitical ervironment
wherein political and diplomatic tactics
grew in importance.

Carmpared o the URMNG, the FMLN was
able to obtain more rapidly concessions
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E Despite the different
outeomas — ONe peace process
which is still on ongoing in
Guatemala- and the other one
already concluded in El Salvadaor
— they both show at the very
lzast thal this transition fored
the movermnents Lo elaborate new
frames of colleclive action and
dafine their respective positions

towands elections and the peace

fromthe government. Early on, it re-oriented
its overall response lowards the newly
elected regime. This greater success of the
FMLN can only be partly explained by its military strengths. A mere
cansideration of its armed capabililies is nol enough though. The FVLN's
experience reveals thal ideclogical flexibility and pragmatism on the part
al its leadership and a greater of opening of the POS were as important,

PrOCESS,

The capacity of the FMLMN's leadership to realize the cosls and failures
of the strategy of "guerrilla concentration” was crucial. Between 1981
and 1984 such strategy emphasized the establishment of a quasi-
profassional guerrilla army in the countryside. The costs of such approach
became increasingly horrendous in terms of resources, human lives and
popular suppart especially since the FMLN was faced with an army having
almost limitless access to resources. Moreover, instances of forced
recruitment by the FMLN alienaled to some degree its popular support.

The crucial reorientation from a strategy of “guerrilla concentration™
toa “war of resistance”, which eventually led to the “strategic counter-
offensive”, regained the initiative and expanded political oppartunities.
Falitical and military tactics were complementad by various diplomatic
offensives which included tours of the top leadership in Latin America,
Western Europe and even in the United States to explain and promote the
FMLN's political platform. Moreover, by having semi-autonomous
arganizations which were not directly dependent on the FMLMN for
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B Beyond illustrating the
importance of the internal
dynamics of the mevolutionany
movement and the role of the
intemational environment, each
negotiation process clearly
indicates the importance of shifts
in domestic political

opportunities.
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determining all of their political lines and
activities, the FMLN was able to construct
a thicker network of legal aboveground
organizations.

In Guatemala, the UNRG confronted a
mare difficult situation. There was only a
limited opening in the POS following lhe
transition to elected civilian rule. Urban
organizingwas particularly difficult because
of the high level of repression which virtually
disseminated an already limited effort to

organize urban areas. In rutal areas, the
counterinsurgency campaign of the early 1980s was the mostviolent and
inhiuman of the country's history and made organizing open organizations
a very painstaking and difficult process. There were initially few political
divisions within the oligarchy and for a long time the hard-liner faction of
the military had a quasi-hegemonic control over the Armed Forces, In
addition, the adoption of a political approach was nol initially unanimous
within the URNG's leadership.

At the international level, the transition 1o elected civilian rule
redefined the "rules of the game" because it brought along international
legitimacy for the government despite minimal domestic changeas. This
new legitimacy which in the case of £l Salvador permitted a substantial
increase in level of American economic and milltary assistance constituted
an additional challenge Tor the revalutionary movements. L reinforced the
importanee of elaborating a diplamatic strategy. For bolh organizations,
the role of their diplomatic commissions became increasingly more
significant as well as international tours and appearances of thess
movement’s leadership abroad. The creation of the CONTADORA group
and the ESQUIPULAS II, twe diplomatic regional fora also acted as push
factors for the progress of peace negotiations. In fact, the international
syslem constituted an additional resource for these movements to exert
pressure for the progress of the negotiations,

Beyond illustrating the importance of the internal dynamics of the
revolutionary movement and the role of the international environment,
each negotiation pracess cleary indicates the importance of shifts in
domestic political opportunities. The transition to elected civilian rule
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madified the alignment of palitical elites and affected a key institution,
the military. Inboth cases the emergence of divisions and tensions within
the armed forces meant new opportunities to push the peace process
ahead.

In Guatemala, the continuing dominance of the hardliners up until
the 1993 countercoup was a major impediment to the conclusion of a
peace accord. The recent dominance of the “institutionalist” faction who
favored a negotiated solution over the hardliners who favored a military
solution to the insurgency has meanl new passibilities for compromises
during the peace negotiations. In El Salvader, the increasing dependence
of the military on American assistance has had the effect of reducing the
margins of maneuvers of the hardliners. Despite the dominance of these
hardiiners within the Salvadorean military, the international pressure that
followed the killing of six Jesuit priests and their housekeeper and
daughter as well as the impossibility of a military solulion on the short
term forcad the military to makeimportant concessions. These concessions
were most likely seen by a faction of the military as the besl scenatio to
insure their institutional survival and interests.

In terms of shifting political alliances, which is one of the ideas behind
the concepl of POS, the analysis of the Salvadorean case revealed that
aregime internationally perceived as moderate such as Duarte may not
be the most advantageous for the revolutionary movement and the
progress of the peace process. Such regime may alienate possible urban
and middle-class support to the revolutionary movement as well as
reduce the international pressure, The election of the conservative
palitical party ARENAand the internal division

between the modernizing faction represented
by president Alfredo Cristiani versus the
more reactionary sectors of the party resulted
interestingly In a political opening for the
FMLM. In order for Cristiani 1o conselidate
andexpand his bases of support, concessions
were made to the insurgenis to appear
internationally more moderale and also to
gather support domestically. The
maintenance of a hard line stance could
have resulted in the FMLN controlling a
greater portion o the political center. With

# The transition to elected
civilian rule modified the
alignment of political elites and
affected a key Institution, the
military, In both cases the
emergence of divisions and
tensionswithin the armed forces
meant new opportunities o

push the peace process ahead,
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the participation of the Convergencia Democratica (GO} in the 1938 and
1991 elections, the FMLMN was gradually able to establish alliances with
new social sectors willing 1o support a negotiated solution to the conflict.

In Guatemala, the limited domestic political opportunities have made
the progress of peace negotiations more difficull. By the time that
negotiations began in 1994, there were al least four factors that graatly
limited the potential accomplishments of such negotiations: (1) the
military conflict did not reach a stalemate like in El Salvador; (2) the URNG
calculated that it could only less from negotiations than the FMLN; (2)
there was no electoral coalition such as El Salvador's Democratic
Convergence which could have facilitated the URNG's integration in
institutionalized political life; and (4) the milltary were nol as dependeant
on American assistance as in El Salvador and fell that it could sustain
international pressure and even defeat militarily the URNG,

Bath the Cerezo and Serrano governments only needed to appear
committed 1o these negotiations without having to make any serious
concessions. Contrary to Bl Salvador, where American assistance totalled
over $4 billion during the 1880s, Guatemala received substantially less
assistance. ltwas only with the arrival of new political elites brought along
by the coup and the countercoup that newopportunities began to emerge
with the appointment of farmer Human Rights Ombudsman De Leon
Carpio. This unexpected outcome changed previous ruling alignments.

With the ascendancy of De Leon to the presidency, the more
reaclionary seclors of the oligarchy and the military hardiiners were
gradually set aside. The new dominance of the " military institutionalists®
and De Leon's confrontational attitude with the Congress opened new
oppertunities by challenging existing political alignments and forcing a
redefinition of domestic political alliances. These political opportunities
were further increased by the international pressure on the De Leon
government fara progress in the peace process. At the same time, the
URNG seems to have concluded that the best alternative given the
political conditions was some progress in the peace negotiations.

The two case studies suggest that a successful outcome to a peace
process and political incorporation of an armed revolutionary movemeant
can be explained by four contingent processes that constitute necessary
and sufficient conditions. These can be stated as:
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1., for the negotiations to succeed, international pressure must be
exertad on domestic political actors, both on the state and the revalutionary
movement;

2. such pressure may only succeed if there is an opening in the
domestic political opportunity structure {shifting political alignments,
availability of influgntial allies, divisions within and between political elites
including the militany;

3. the revolutionary movement needs o have adopted a broad
strategy which includes not only military offensives but also diplomatic
and political tactics, and its leadership must be willing to give up the goal
of capturing state power by Torce assessing that it cdin gain more by such
peace negotiations and political incorporation; and

4. the success of the negotiations is dependent on whether both
sides feal that the contant of the peace accord benefits them and sees
itas a belter alternative over the continuation of the armed confrontation. &

Notes

1 Whils thinking cormparatively, It isirmportant to note that in Central Amerdca, thers were
regional peace initiatives witich was nol the cage for the Prilippines, n the sarly 18205,
savaral Latin Armerican countries fot togethar 1o launch & diglomatic afsnsive 10 help
bring peace o the region. In the eighties, three of the seven countries of Central
America wers (n the midst of chil wars: Guaterrala, Nizaragua and El Salvador,

2 My dizcuzslon on social movernents and political oppartunity stucture is prirmanly
inspired by Sidney Tarow's most recent contribution: Power in Movamsment: Social
fevemeants, Collective Action and Mass Polffics (n the Modem State, Cambridge:
Carrbridge University Press, 19584,

A Thisisa key featurein Guatemalaand El Salvador which is distinet frorm tha Philippines.
In thess two courties, the revalutionarny movements are mads of an alllanoce of srraller
revolutionany organizations and function as a frant. In hoth places, revolutionary
ceganizations united in the early eighties, A the time of the formation of the URNG, the
Eiarcite Guerriflers de fos Pobres (EGP or Guerilia Ammy of the Poor) was the largest
organization, operating in 19 of the 22 depariments {mare o less the equivaient of
provinees in the Philppine) and was specifically strong in the Morth and the Westem
hintedands. The second largest, the Organizacidn Revolucionada del Puebio en Anmas
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(DRPA o Revolutionary Organization of the Peopla in Arms) was based in central
Guatamala. The third, the Frerras Amadas Rebeldas (FAR or Rebel frmed Forces) was
established in 1962 and operated in tha northarn and eastern porlions of Guatemala,
Firaly, the Padide Guaternalteco de! Trabajo (PGT or Guaternala Weorkers Farty
formerly the Cormmunist Party of Guatemala) was active in the capital and the
southwestarm regian.

The first of the five Salvadorean guerilla arganizations to te forrmad was the Fuerzas
Populares de Uberacion Farabundo Marti (FRL-EM ar Papular Liberation Fornes) | Itwas
formmed In March 1270 by disgruntled members of the Salvadorean Cormmunist Party
[FCE). The PS5 was at that time reluctant to adopt the armed struggie &as ons means
to gain state power. By the late 1870s, it was congidered the largest and rost
impartant guerdlla organizationsn £l Salkader, The second organization to be formed
was the Eercito Revalucionanio del Pueblo (ERF or People's Revolutionary rrmy), The
arganization emerged in 1572 and waz initially made of former Christian Dermmocrats of
rmiddle-class origins,

Folicwing the death of FFL's senlor leader, Cayetano Carpio in 1983, ERP commandsr
Jaaguin Millalebos was considsred ons of the most influential and powearful figures
within the FMLM. The third major guerlla, the Fuerras Amades de Resistancia
Nacional (FARMN or Armed Farces of National Resistance) was formed by a dissanting
facticn of the ERP which favored the constructon of a mass movement fighting a war
of national resistance as opposad to the ERP's insurectionany approach. The fourth
organization that formed the FMLN was the Parfde Comunista de Bl Sakadar (PCS or
Communist Party of El Salvadar). Initially created and led by Farabundo Marti, the party
was banned folicwing the 1932 popular uprising,

Az rmentiored above, divisions in the pary over the use of asmad strugele resulted in
afaction headed by Salvador Carplo establishing the FRL The PCS revarsad its position
an armed strogele during its fth Congrass in April 1972, The fifth and relatvely srailer
organization which joined the FMLN's creation was the Parido Revolucionaio de Jos
frabajadores Centroameticancs (PRTC of Revolutionary Parly of Central Amencan
Workers). The PRTC was established in September 1979,



