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Abstract 

Hope accompanied El Salvadorôs peace agreements, ending 12 years of civil war. New 

peace and democratic renewal were expected in the tiny Central American state. Instead, 

extreme violence has persisted as a lived experience for individuals and a part of its state 

operations. Successive governments proved unable to consolidate control over the post-war 

crime wave. óTough on crimeô public policy agendas, which included hard-handed 

violence-repression tactics, had little success in mitigating insecurity. In 2009, a new ex-

guerrilla party, the National Liberation Front óFarabundo Martiô (FMLN), was elected on a 

hope and change platform. The party was committed to a new approach in security 

governance. This presented an opportunity to study the interactions of implicated actors as 

they negotiated the governance of security. It raises the question: To what extent did 

security governance change under the FMLN government during their first administration 

(2009-2014)? 

To address this question requires an understanding of situated security concepts and an 

examination of the spaces created for actor interactions to formulate the policy guiding 

security governance. Broadly, security is often considered to be a response to the issues 

threatening state, society, or the individual. In the Latin American context, this expansion 

largely took place within the concept of citizen security ï a term which recognised both 

rights and responsibilities within the state. However, the term has also been responsible for 

problematising institutional weaknesses or failure where an apparent inability to control 

violence is observed, justifying the inclusion of a range of non-state security actors. 

Theories of hybridity or state transformation instead posit that the gaze should be directed 

on those spaces where security problems, once identified, are managed in practice 

(Hameiri & Jones, 2015).  

For this study, three ólevelsô of security governance are addressed: the 

national government, the Central American regional diplomatic structure, and strategic 

municipal jurisdictions. Second, by providing this multi-levelled analysis, the study 

includes the regional level, which is often ignored in existing Central American security 

studies. This is crucial to an understanding of the multiple and often competing agendas 

organising and supporting security interventions within El Salvador in a regional context of 

transnational threats. Third, this investigation shows the operational changes required of 

government institutions when other actors are introduced as authoritative participants in 

the process. Despite multi-actor, multi-level security governance strategies working to 

mobilise new actors, security concepts, and operational frameworks to reduce and manage 

security issues, many practical governance efforts enjoy only limited term results. This 

thesis concludes that broad changes in security governance structures are likely to be 

continually mitigated by traditional forces, limiting the potential for true transformation of 

security policy approaches.  
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1.1 The Failure of Hope: Security, Crisis and Governance 

in El Salvador 

  

 

Picture 1-1: Installations protest high number of violent deaths in 2015 El Salvador (Source: El 

Diario de Hoy and Reuters, 2015) 

At a controlled border crossing between Guatemala and El Salvador cars and trucks lined 

up as far as the eye could see, idling in great puffs of old-style exhaust. People were 

milling about; some going into bare-bones government buildings whereas others puttered 

about outside, waiting for the wheels of officialdom to slowly process their papers. The 

border guards and Immigration Department officials I was visiting with were eager to 

show off new computers and processing machinery paid for by recent international project 

infrastructure funds. A row of quickly yellowing tube screens amongst the sliding windows 

and peeling paint of the cinderblock tent. Around the side, a more solid building was 

attached to the processing centre, built to hold the deportees and the children. Outside 

were men, standing alone or lounging in small groups; they occupied spots of shade or 

hovered with an eye on the door. óCoyotesô stated one official to me. óThey are waiting for 

the deportees to be processed to start the journey again.ô 

This was the reality at the La Hachadura and Las Chinama border crossings when I 

visited in mid-2010. Here, three to four buses arrived each week from Mexico carrying 

children ócaughtô on the migration route to the United States. That particular day, a group 

of about thirty children between of 7 and 16 had been returned from a holding centre in 

Mexico. Some had gone north on their own. Others, with siblings or friends. Some had left 

with the blessing of their parents or relatives who may have even paid the services of one 

of those coyotes waiting outside. Some had just, one day, departed.  
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A little boy of 7 and his 11 year-old brother were picked up by their large, comfortable 

mother driven to the collection centre by a slight, severe-looking uncle. There were tears 

all around. It was uncertain as to whether these adults had blessed the trip north but it 

hardly mattered. A straightforward slim youth of about 16 folded himself onto a chair and 

replied to my questions that he had attempted to go north to get a normal life with proper 

sneakers and high school mates. He had an aunt, he noted vaguely, in New York. The girls 

hung back, reserved and wary. One girl, about 15, had become pregnant on the route. She 

looked off into the middle distance, generally encompassing within her realm of protection 

two younger girls around 10 or 12. They had left because of óla violenciaô. They had left 

because they wanted to go to school. They faced the danger and uncertainty and the 

horrors on the road because there was nothing left for them at home. Or it was too 

dangerous to take part in what services remained. For some, it was a choice of death. 

El Salvador, 2010 

 

The high expectations about Latin Americaôs future nurtured by many a quarter of a 

century ago have largely vanished into thin air. 

Koonings and Kruijt, 2007 

 

This is a study of the protection of civilians as citizens in one of the most violent peacetime 

nations in the world. Peace was officially declared for El Salvador on 16 January, 1992, 

between the right-wing government led by President Alfredo Cristiani and the guerrilla 

Farabundo Martí National Liberation Front (Frente Farabundo Martí para la Liberación 

Nacional: FMLN) after one of the fiercest conflicts of Latin Americaôs Cold War-era civil 

wars, which had resulted in massive internal displacements, international migration, and 

the death of an estimated 75,000 individuals. The United Nations (UN), an important 

international actor in the peace negotiations, continued in the post-conflict country in a 

peace-building role that analysts like McCormick (1997, p. 282) termed ómomentousô and 

óunprecedentedô in UN history. The Salvadoran Peace Accords were also the first time that 

a UN member-state ceded significant aspects of the reform and reconstruction of its legal 

and security institutions to the international community (Wilkins, 1997). This negotiated 

pacification, demilitarisation, and transition to a democratic political landscape, has been 

lauded by some as óamong the most successful instances of implementation of a negotiated 
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peace agreement in the post-Cold War periodô (Call, 2003, p. 830). Yet El Salvadorôs civil 

war legacy of óof terror, of violence, of fearô lived on to become óan endemic and 

permanent feature of the pattern of nation-buildingô -- as within the wider region of Latin 

America, and as discussed  by Kruijt and Koonings (1999, pp. 2-3) in their seminal work 

Societies of Fear. As Moodie has noted, many Salvadorans have come to reference the 

post-peace period in El Salvador as óworse than the warô (Moodie, 2010). For the tens of 

thousands who flee the country each year to brave the dangers of the migration route, it is a 

choice of fears. 

However, when I arrived in El Salvador for the first time in December, 2009, a brief 

moment of hope had blossomed. Elections the previous year had, for the first time, brought 

the ex-guerrilla FMLN party to the presidency. Many citizens expressed cautious optimism 

that a popular change might result from the process; the former guerrillas had óconcluded a 

journey from armed insurrection to electoral triumphô (Mac²as & Ramos, 2012, p. 81). The 

first three years for the FMLN were a rollercoaster of hope and fear. In mid-2010, alleged 

gang members set fire to a public bus in Mejicanos, a suburb of the capital San Salvador, 

shooting dead those passengers who attempted to escape the flames. This prompted the 

FMLN administration under President Mauricio Funes to pursue a course of hard-lined 

operations and punitive legislation ï despite government promises to try and confront 

violence through less violent means. Nonetheless, the FMLN administration also did 

continue to develop grassroots-sourced prevention policy with centrally-supported, 

municipally-suggested, programming. Security in this context continued to be acted upon 

simultaneously as an immediate, existential threat as well as a more nuanced puzzle of the 

óhistorical, geographical, spatial and structural complexitiesô affecting individual wellbeing 

(Moser & McIlwaine, 2014, p. 2).  

Two years later in March, 2012, some of the highest murder rates in the world were cut 

almost in half, and seemingly overnight, as rival gang factions Mara Salvatrucha (MS-13) 

and Barrio 18 (M-18) announced they had agreed on a truce. What initially appeared to be 

an independently-negotiated ceasefire was complicated by revelations that government 

ministers and security establishment officials had been involved in all aspects of the 

negotiations. This presented the question as to whether the Salvadoran Gang Truce (SGT) 

was government policy or a whim of powerful non-state actors. Gangs were promised that, 

in return for their ceasefire adoption, their socio-economic needs would be met through 

jobs training and community reintegration opportunities. A second phase of the SGT saw 

the establishment of municipalities ófree from violenceô (Municipios Libre de Violencia: 
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MLVs) that included the withdrawal of military units from these communities. Safe public 

spaces for youth-at-risk were meant to provide confirmation of the goodwill held by all 

levels of government as well as civil society and the public. Simultaneously, community 

policing had been developed across the country and, although this was not to the exclusion 

of repressive combat activities, the entire police force had been required to undergo the 

minimal training hours in favour of the programme. 

Superimposed on these events were regional diplomatic efforts through the Central 

American Integration System (Sistema de la Integración Centroamericana: SICA), with 

the aid of the international community through the observer-donor Group of Friends, to 

form a united response to the security threats that they could agree their region was facing 

as a whole. Emerging from initial plans in the 1995 Framework Treaty on Democratic 

Security, Central American states attempted to define a regional security model that 

ultimately was manifest in the Central American Security Strategy (Estrategia de 

Seguridad de Centroamérica: ESCA) in December 2007 and confirmed in June 2011. 

ESCA was guided by four operating principles: co-responsibility, regionalism, ownership, 

and the increase of cooperation efforts. Its four negotiated themes encompassed 22 projects 

for which Central American states solicited international funding, including: crime 

reduction; violence prevention; rehabilitation, reintegration, and prison management; and, 

institutional strengthening. The strategy was a Central American-driven initiative to 

emphasise action on transnational, non-traditional security threats. It also served as a 

parallel action to the United States-led Central American Regional Security Initiative 

(CARSI) which was US-funded to provide óequipment, training, and technical assistance to 

support immediate law enforcement optionsô (Meyer & Seelke, 2015). El Salvador was an 

instigator of ESCA and it was heavily promoted by a small group within the government.  

A complex picture emerges of security as it is governed in practice. It is comprised of 

language, ideological frameworks, programming plans, and operational instruments. 

Guiding these interactions and discourses are the actor conceptualisations of the problems 

they are addressing. These issues have combined and overlapped in public, national, and 

regional security agendas, injecting the crime of the local into risks that affect national 

governments and regional borders, and vice versa, thereby complicating both its study and 

solutioning. How security is conceptualised has implications for public policy, for 

government programming, and for the actors that are involved in the formation of that 

policy as well as its implementation. Typically, research has focused on a dichotomy 
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between repressive (combat) and prevention operations to address specific security 

concerns.  

Works exploring the links between crime and violence affecting governance, political life, 

and democracy are many in the Latin American context (Arias & Goldstein, 2010; Cruz, 

2011; Dammert & Malone, 2006; Jütersonke, et al., 2009; Koonings & Kruijt, 1999; 

Kurtenbach, 2013; Moser & McIlwaine, 2014; Frühling, Tulchin & Golding, 2003; Ungar, 

2011). Ethnographic studies have also focused on the framing, perceptions, and 

experiences of violence more locally in Central America: for the urban poor (McIlwaine & 

Moser, 2007, gangs (Savenije & van der Borgh, 2006), gender (Hume, 2009), elites (Cruz, 

2006), the media (Arriagada & Godoy, 2000), and óordinary citizensô (Moodie, 2010). 

However, there is only limited work that has been conducted on the policy communityôs 

role in security governance.
1
 

The actors included in this study are not confined to traditional óelitesô involved in the 

governance of the óstateô and relations between states. Instead, non-state actors, civil 

society, and even violent actors have their role in the formation of security policy. How, 

and in what capacity, are these actors able to influence the policies and programmes that 

are implemented? The existing literature covers the debates over the conceptualisation of 

security from the narrow realist to the encompassing human definitions. How these issues, 

once defined as a security concern, are subsequently governed, has seen minimal 

exploration (Krahmann, 2003). Hameiri and Jones argue, ólittle of this literature explores 

how security problems, once identified, are managed in practice or how the systems 

established to manage them actually operateô (Hameiri & Jones 2015, p. L129).  

The context of a former guerrilla group in government for the first time cast against a 

broader Latin American trend of a óleft turnô (Cameron & Hershberg, 2010) along with this 

new governmentôs invitation that a multitude of actors contribute ideas in the collaborative 

development of new policies presented a data-rich environment to study security 

governance. To what extent did security governance change under the FMLN government 

during their first administration (2009-2014)? Founded out of wartime opposition, the 

FMLN came to office brimming with new ideas on how to solve the security problem. The 

security governance environment which they entered already contained many cooperating 

and competing actors; actors not only representing traditional security interests but the 

non-state violent actors of gangs. Acknowledging they were not the only stakeholders, and 

                                                 
1
 An excellent exception is Holland (2013) who delves into the ARENA partyôs relationship with crime 

policy in El Salvador. 
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following their own ideological underpinnings, the FMLN was open to governing security 

in different contexts and spaces. Some acknowledge they were ideologically open to 

negotiating with criminals.  

This study will explore the spaces and scales where security is governed. First, it will 

outline the diverse conceptualisations of security used by actors and entities operating in 

the country and in the wider region. Second, it will present the myriad actors involved in 

the countryôs multi-actor, multi-level
2
 attempts at managing El Salvadorôs security 

problem. Finally, it will conclude with three case studies ï at the regional, the national, and 

the local levels. The cases create an image of a security environment that remains based in 

the state but that is governed from a series of scales or spaces. New responses to diverse 

threats were not solely a government goal but something that took place at multiple scales 

and created by other sources. This thesis seeks to advance understanding of 

multidimensional security governance and to provide new analysis of the potential 

contributions and impacts of violence, crime, and security debates on policy and 

programming in El Salvador.  

1.2 Key Concepts 

The óleft turnô in Latin American politics (Cameron, 2010) and the election of an untried 

ex-guerrilla party to the presidency in El Salvador has implications for the understanding 

of security concepts, policy formation, and security operations in the country. How the 

government reacts to risk perceptions and threat events also has wider implications for 

questions on governance systems. Both the conceptualisation of security and the manner in 

which these security issues are approached, are contested parts of actor-driven security 

governance. However, as noted above, the shift from traditional or national security 

environments to acknowledge the complexity of non-traditional security has also re-

directed the academic gaze from a sole focus on states towards non-state actors which also 

has important implications for the concepts and response mechanisms that may be 

considered in risk solutioning. Following Koonings and Kruijtôs work on Violence and 

Resilience in Latin American Cities (2015), this work draws on a range of theories to 

discuss spaces of óengagement, mobilisation and participationô by both traditional and non-

                                                 
2
 There is no sufficiently descriptive term for a 360 degree concept of governance. Within governance, the 

terms multi-level, multi-sectoral, multi-scalar, multi-lateral, and multidimensional represent different 

constructs. I attempt to stick to the terms multi-level and multidimensional, leaning towards the latter, 

because they best represent the spaces of interactions I am attempting to describe in a non-denominational 

manner. Here, multidimensional can include multiple sectors, combining multi-level and multi-lateral 

dimensions. These concepts will be elaborated further in Chapter 2. 
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traditional actors to examine constructs of violence and security, the impacts of these 

constructs and the results or outcomes thereof (Ibid., p. L207). This section will thus 

establish the key conceptual approach to violence and security in Latin America and the 

multilevel, multi-actor challenges associated with security policy formation that have 

important implications for policy, programme, and operational outcomes.  

Violence and political projects are tied up within concepts of security and for whom the 

protection from violence is created. Theorising security in the Latin American context has 

often skipped over traditional disciplinary discussions on the nature of security in favour of 

discourses that are ópractical, applied and policy relevantô (Tickner & Hertz, 2012, p. 92). 

Tickner and Herz (2012) argue that at the end of the Cold War both domestic and 

international policies in Latin America defined security as a state-centric, military-

dominated enterprise and had done so from the time of their independence acquired in the 

nineteenth century (also see Haenggi, 2003). In the aftermath of peace negotiations, 

violence was democratised; appearing as óan option for a multitude of actors in pursuit of 

all kinds of goalsô (Kruijt & Koonings, 1999, p. 11). With this ónew violenceô or what 

Moodie (2010) calls ócommon crimeô on the rise, Latin American states began pursuing 

democratic security and citizen security arrangements as ballast to institutional 

weaknesses.  

Latin American scholarship has explored in detail the structural weaknesses of state 

institutions as well as their inability to maintain the basic monopoly on the use of force 

(Koonings & Kruijt, 1999; 2004; 2007; 2015). However, as López-Alves argues, Latin 

American óstates have never been too weakened or shrunken to completely lose control of 

political power or policymakingô (L·pez-Alves, 2012, p. 174). Furthermore, the violence 

affecting Latin American states is considered by some (for instance, Arias and Goldstein, 

2010) not a result of institutional failure but rather a function of the multiple violent actors 

that operate symbiotically with state actors to óhelp each other accomplish their goalsô 

(Arias & Goldstein, 2010, p. L4866). This echoes the reflection that opened Koonings and 

Kruijtôs seminal work a decade previous: 

Now I am the vice-president, even the acting president of this 

country. I have written the essential parts of the constitution. 

Apparently I am invested with all political power. But in fact, my 

friends, I have to share power with a lot of players, some of them 

invisible. (Kruijt & Koonings, 1999, pp. 1-2)  
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Elsewhere, Moser and McIlwaine (2004, 2007) have explored the articulation between 

different types of violence and how it is negotiated between actors and becomes routine 

within social relationships from the personal to the institutional. In this way, violence and 

security discussions in Latin America, through their composition, are most often entangled 

with questions on the interplay between traditional and non-traditional actors interacting in 

violent spheres within their roles in directing or governing those spaces. 

Developing policies to govern security first requires an understanding of the risk 

environment. Since the end of the Cold War, concern about the levels of violence and the 

increasing diversity of criminal activities has risen in Latin America. In the 2011 

Latinobarometro survey, the most important problem for respondents across the 18 

countries of Latin America was Crime/Public Security (27.8%), approached only by 

Unemployment (16%) as a distant second (Latinobarometro, 2015).
3
 For El Salvador, 

40.1% of respondents identified Crime and Public Security as their greatest issue (Ibid.). 

Indeed, a large body of Latin American study on violence explores the emergence of crime 

as a security threat -- and developed through securitisation processes defined as the 

transformation of specific issues into security risks. In particular, the broadening of 

traditional security definitions for political or control purposes leaves these open to 

rhetorical manipulation. The Copenhagen School links this process to speech acts ówithin a 

political community [treating] something as an existential threatô which facilitates the call 

to engage óurgent and exceptional measures to deal with the threatô (Buzan and Waever, 

2003, p. 491). The links between the conceptualisations of violence and security, relevant 

actors, and outcomes is central to this work (Arias & Goldstein, 2010; Koonings & Kruijt, 

1999; Fr¿hling, et al., 2003). This ónew violenceô has sometimes been constructed as a 

product of unresolved socio-political and cultural contentions of previous periods and 

antagonised by incomplete post-conflict institutional reforms weakening the rule of law 

(Kruijt & Koonings, 1999, p.11). Regime changes from repressive authoritarian 

administrations to nominally democratic constitutional entities emerged alongside a 

óviolent peaceô (Hume, 2009) on a óviolently pluralô continent (Arias & Goldstein, 2010). 

However, Arias and Goldstein (2010) lead the way in conceptualising violence beyond the 

failure of state institutions or weak democracies and suggest that traditional and non-

                                                 
3
 These numbers have not changed much. In the latest report conducted in 2015, Latin American concerns 

over crime and public security decreased to 22.8% whilst unemployment remained a distant second at 16.2% 

(Latinobarometro, 2015). In El Salvador, 42.4% report crime and public security as their primary concern 

followed by unemployment at 14.1%. 
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traditional actors are each important players in the adaptation of Latin American societies 

to violently plural realities. 

Fluid conceptualisations of violence and vacillating security measures applied to address 

the risk environment have been accompanied by wide ranging groups of actors sourced 

from across the political, civil, and non-traditional spectrum. Arriagada and Godoy (2000) 

position violence and delinquency as ómulti-dimensional phenomenaô and note that there is 

a related ógrowing recognition of the need to carry out multidimensional programmes 

combining both control and preventative measuresô (Arriagada and Godoy, 2000, p. 123). 

Much of the traditional social construction in public policy takes place within the analysis 

of national or local government frameworks. However, often the reality is a network of 

elected officials, international entities, and civil society representatives who contribute to 

policy-making across borders and institutional silos.  

The traditional democratic system government is defined a narrow specified assembly of 

activities with a set of authorised participants and privileged interests. Flexibilisation of 

institutional structures has admitted the idea that the state is only one actor among many. 

They operate to counter a perceived set of violent indicators to provide security, among a 

plethora of responsibilities which are better encompassed in the term governance (Boege, 

et al., 2009). In this, governance represents so much more than its basic definition as a 

ónew process of governingô with a particular interest in power and policy (Rhodes, 1996). 

It has been used to describe decision-making in organisations and across institutional 

structures for issues management. At its most benign, governance could be considered a 

power which is shared or a sort of ócollective problem solving in the public realmô 

(Caporaso, 1996, p. 32 quoted in Sloat, 2002, p. 105).  

This is not to say that governance has universally overtaken government or that it is an 

alternative when government or state institutions are considered too weak or fragile to 

address institutional responsibilities. Rather, the term governance allows for the focus to 

shift to a variety of new arrangements and practices which have been operating ad hoc 

(Meehan, 2003). Within governance discussions there are two main strands. First, multi-

actor governance is a phenomenon arising as a stop-gap measure where government is not 

competent to act. Based on the premise that Latin American democracies have failed to 

deliver competent institutions capable of maintaining a monopoly on violence (e.g. 

OôDonnell, 1996), the idea of governance has gained traction to fill the gap. This argument 

suggests that governance may: (1) be essential to supranational entities like the European 
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Union to step into a role that represents fundamental changes in contemporary rule; (2) that 

it addresses issues of a transnational or global nature for which states are ill-equipped or 

unwilling to answer; and (3), in the case of a fragile, weak, or failing state, that the global 

political community, international organisations (IO), or other entities take it upon 

themselves or are invited to contribute to the decision-making process.  

Diminished violence can be positioned as a function of strengthened democratic processes 

and institutions and vice versa within the idea of growing governance mechanisms. 

Categories of failure or weakness for states ripe for alternative governance mechanism 

include those as explored in development and security strands (Boege, et al., 2009; 2011); 

classed as illiberal or incomplete (Gledhill, 2000); or those lacking democratic 

participation with ólow intensity citizenshipô (OôDonnell, 2004). Others, such as Pearce 

(2010), contest these conclusions. She argues that the proliferation of violence has 

occurred in parallel fashion with democratic transitions in Latin America and thus is an 

influential function within government institutions. To these cases, multi-lateral 

governance strategies have become an increasingly attractive manner by which to solve the 

problem where ógovernment is no longer sufficientô (FDFA Working Group, 2007, p. 45 

quoted in Boege, et al., 2011, p. 2; Corkery, 1999, p. 12). In such states, the government is 

only one actor among many and some may hold more power, even if this situation does not 

ignore the complete absence of institutions.  

It is this that Arias and Goldstein attempt to address by including the ólived experiences of 

ordinary citizensô (Arias and Goldstein, 2010, p. L129). They propose an alternative frame 

of analysis that recognises the óplural nature of [Latin Americaôs] current governing 

regimesô:  

In other words, rather than understanding Latin Americaôs endemic 

violence as simply a failure of democratic governance and 

institutions, we call attention to violence as an element integral to 

the configuration of these institutions, as a necessary component of 

their maintenance, and as an instrument for popular challenges to 

their legitimacy. (Ibid., p. L129) 

So too in this thesis, actors and institutional structures are explored as they employ and 

deploy understandings of violence as the means for the creation, implementation, and 

continuation of power, policies, and operations. Actors from IO, foreign states, shadow 
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institutions, and national criminal gangs can be argued to hold a role or influence in policy 

decisions within the governance of specifically constructed security environments.  

What this means is that specific bodies of literature on violence and security make separate 

but important contributions to conceptualisations of security governance. Within 

discussions of violence there is little consensus on what is included but that it can stem 

from ómultiple sources, transforms all that it touches, and configures daily life and the 

workings of governance in various waysô (Arias and Goldstein, 2010, p. L194). In 

particular for Latin America, discussions on violence also need to explore the relationship 

between crime and political violence in order to understand the included actors and 

resulting policy interventions. As will be explored significantly throughout this thesis, 

óviolent crime as a security threatô discourse is essential to developing a greater 

understanding of security governance. There is growing academic and policy acceptance 

that state structures have become flexibilised and therefore many security governance 

discussions perceive a decrease in state importance. Simultaneously, however, Latin 

America maintains a rigid hold on the idea of the state, complicating the regionôs 

relationship with the governance of security.  

This is where aspects of state hybridity discussions may make important contributions to 

this thesis. Whereas mainstream realist and liberal approaches tend to deal best in known 

entities of governments or states, hybrid or multi-lateral forms of governance allow greater 

flexibility and also provide analysis of practical applications, traditional in Latin American 

scholarship but not always a priority in the more traditional branches. In order to bring 

together these different perceptions of violence, crime, and security governance, this thesis 

will structure discussions in terms of scale which creates the spaces for traditional and non-

traditional concepts to interact. This is not just a rescaling of various parts of state 

governance operations but the creation of new spaces which consider issue delegation or 

collaboration a constructive tool rather than a measure of traditional state or democratic 

weakness. Reflecting on scalar arrangements reached through negotiation, cooperation, and 

competition illuminates the governance approaches to violence and security in the Central 

American context and the power relationships forged in those multi-actor contexts. Having 

identified the many concepts and theoretical tools comprising ideas of security governance, 

it becomes possible to question what impact these dynamics may have on policy creation, 

programme implementation, and operational outcomes.  
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1.3 Problem statement 

Having outlined the key conceptual and theoretical tools that are needed to analyse the 

relationship between the spaces of violence, the participant actors, and the results or 

outcomes of these relationships, I return to the problem statement that drives the structure 

of this thesis. To what extent did security governance change under the FMLN government 

during their first administration (2009-2014)? In order to answer this question, this thesis 

must first identify the participant actors and the spaces in which they operate. It then turns 

to the issues of defining and elaborating the risks as identified by those policy actors. 

Finally, this thesis presents three multi-level case studies that emerged from the negotiated 

policy spaces. In addressing the above problem statement, questions of how security is 

conceptualised, by whom, and with what outcomes, become essential frames of analysis. 

These strands of questioning challenge the directionality of violence and security 

discourses that, in turn, shape the policies and programmes that are funded and 

implemented in a given sphere of operation. 

Question 1: In what spaces, and by whom, is security negotiated and governed in El 

Salvador? 

Despite the argument that the Westphalian state concept in Latin America continues to 

provide a framework for the understanding of state institutions (Flemes & Radseck, 2012; 

Tickner & Herz, 2012), perusal of Latin American security literature indicates that state 

institutions do not operate in a purely national setting when addressing complex security 

issues. As such, questions of scale intrude into discussions of actors and definitions of 

violence. Different levels of traditional government ï municipal, departmental, national, 

regional etc. ï even within cooperative governance structures, favour particular strategies 

or measures with the result that within geographic, institutional, and conceptual scales of 

operation, there can be overlap, conflict, and resistance (Hameiri & Jones, 2015). At what 

scales do conceptualisations of violence take place? And at what levels or in what spheres 

do actors attempt to resolve violence through security governance mechanisms? The 

objective of the first part of this research is to map security governance structures 

and actors in operation in El Salvador both laterally and across governance levels.  

Given its history of conflict, Central American scholars have engaged with the mapping of 

actors in security governance within peacekeeping efforts. Particular attention is often 

credited to the manner in which IO and interested entities may intervene in the affairs of a 

state for democratisation and institution-strengthening purposes (Bayley, 2011; Boege, et 

al., 2009). Security sector reform (SSR), where sector refers to those departments or 
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institutions directly associated with security within states, has also engaged in actor-

activity scaling to assess the best means for outside agencies to facilitate security 

governance within the boundaries of sovereign states (Froestad & Shearing, 2012).  

However, little exists for a multi-level analysis which incorporates municipal perspectives 

with national and international governing efforts. Notable exceptions found in the public 

security discipline include the work of Froestad and Shearing (2012), who reconceptualise 

security governance as a nodal assemblage of security actors based on hybrid 

arrangements, and that of Hoenke (2013), who expounds on the transnational-local 

dynamics in private security provisioning. These works challenge the conceived potential 

for legitimate and effective non-state security governance within local or informal 

settlement contexts; in particular, they ask, ówhether local, community-based, non-state 

forms of security governance that respect liberal democratic governance ideals are 

possible, and if so, under what conditionsô (Froestad & Shearing, 2012, p. 4). This thesis 

thus questions whether local definitions of violence and locally-conceived security 

solutions play a role within the more traditional national security frameworks. It further 

looks at regional security strategy propositions for a set of violence risks and questions 

whether the supra-national scale can realise impacts and outcomes for the daily lived 

experiences of individuals. This involves delving into systems of rule (top-down, bottom-

up, nodal, network) and the understanding of legitimate (en)actors within these spheres. By 

deconstructing the nature and impacts of multi-level security governance structures with 

their participant actors, this thesis makes a timely contribution to multi-level and multi-

actor security governance debates. Even though a wealth of information exists on security 

governance as a theoretical concept and some efforts have been made to elaborate on 

empirical cases at the national, regional, and global levels, there has been limited empirical 

work undertaken to link multiple levels operating simultaneously in order to flesh out 

overlapping and symbiotic relationships.  

Question 2: What are the main security concepts framing scales of governance in El 

Salvador? 

In situating the above multidimensional actor study, it is essential to explore the 

contributions they make to security definitions. How do contributing actors construct their 

ideas of how the nature of the threat affects the nature of the negotiations that the actors 

undertake and contributes to the structural formation of the policy networks themselves. In 

other words, what is the nature of the violence being addressed or the type of security at 
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risk? A second objective of this thesis is to elaborate on the conceptualisations of 

security involved in El Salvadorôs security governance. Although specific lists of 

indicators or contributing phenomena to violence vary widely, there are notable trends that 

persist in generally accepted constructs of violence. Homicides, money laundering, 

trafficking, extortion, and intra-familial violence are typical indicators used for 

constructing parameters for understanding violence. Youth and particularly those in poor 

areas dominated by street gangs and transnational criminal organisations are usually 

considered the primary violent actors that need to be countered. Specific groups are 

targeted based on actor and victimisation demographic trends although indicators and 

subject groups of alleged key perpetrators do not always align. Nonetheless, the term 

citizen security in all its ambiguity remains central to understanding violence, crime, and 

security in this thesis.  

The termôs construction in Latin American context provides a structure within which to 

understand the language and policies in security governance. It is within this framework 

that actors position their own understanding, institutional responsibilities, and operational 

capacities; in creating responses to situations of violence and crime, the actors and their 

conceptualisations of security matter as much as the subjects themselves. Furthermore, the 

institutional connotations of citizen security with rights and responsibilities can be used 

both to broaden and to narrow the set of agreed-upon security objectives. Academic and 

policy models have engaged with a wide range of explanations of violence affecting 

security from realist understandings of state responsibility for violence to human security 

extending far beyond the traditional threats. Origins discussions may include, but are not 

limited to: lingering historical and post-war effects of political violence lacking resolution; 

socio-economic inequalities; gang violence; organised criminal violence; incomplete 

institutional reforms leaving a security vacuum that facilitates the propagation of violence; 

and, public discourse / pressure in relation to criminality. This thesis also highlights the 

importance that ónewô plays in crime, security, and policy discussions. Questions arise with 

the rhetoric of a ónewô government and bring hope with ónewô approaches to a relatively 

ónewô security threat. In questioning the conceptualisation of violence and security that the 

actors themselves hold and use to construct spheres of security governance, this thesis 

connects actor perceptions with policy outcomes.  

Question 3: What policies or programmes have emerged from the multi-level spaces of 

security governance in El Salvador? 
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The two previous research questions provide the frame for an analysis of multi-level 

security policies or programmes that emerge. Security negotiations in the context of a new 

government in El Salvador took place in a window of opportunity driven by public hope to 

bring about policy for governance changes. These questions have significant ramifications 

for analysing how concepts, actors, and moments of opportunity ï or crisis ï may be 

governed. They also lead to sub-questions on actor interactions for security response 

outcomes. First, on what basis do these entities choose to collaborate on security 

governance outcomes in El Salvador? Are they guided by a mutual solidarity, shared 

responsibility, or collective acknowledgement of potential risks? This is an important 

question for this thesis as it delineates the selection process for democratic and self-

appointed institutions in security governance. A second sub-question looks into 

competition in policy-making and outcomes. Which projects or operations are actually 

implemented and developed beyond political rhetoric? This thesis explores the foundations 

of specific policies and programmes to contrast dialogue and discussion with outcomes to 

substantiate which security concepts are actioned and by which actors. Finally, can 

collaboration or cooperation on security governance boost institutional response capacity 

and who directs the nature of that response? The research will explore the nature of 

dispersed action in security governance and whether this has implications for responsibility 

mechanisms.  

Crime and violence issues affecting security governance efforts in El Salvador are 

extensive and evolving. Changing configurations of governance, along with the allocation 

of power and resources, are contested activities inviting cooperation and power-struggles 

within non-traditional security governance mechanisms. The appropriate scale, executors, 

and operators become problems in and of themselves to be negotiated and managed. 

Shifting the gaze from traditional governance activities to exploration of the underlying 

socio-economic and power structures are of equal importance to studies on crime and 

security. However, often those issues addressed are those selected through the lens of 

citizen security were broadly democratic rights and responsibilities are securitised.  

Through a range of analytical frameworks and with reference to literatures on crime and 

violence, securitisation, and security governance, this thesis aims to expand on how 

security issues are created and managed. In other words, what does security governance 

look like in practice and in the context of the new FMLN government in El Salvador? 

1.4 Methodology 
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This section outlines how I approached the topic of security governance in El Salvador 

methodologically within the existing literature and existing gaps that this thesis aims to fill. 

Due to the voluminous scholarship on the Salvadoran conflict, peace-building, and post-

conflict violence as well as the open-ended character of my research question, I adopted an 

inductive approach to my research framework following the main tenets of Grounded 

Theory (GT) (Charmaz, 2006; Glaser & Strauss, 1967). In doing so, I strove to mitigate the 

dominant narratives emphasising the dysfunctional characteristics of Central American 

post-conflict security policy and governance institutions to leave space for new discovery 

in the sensitive and often fence-posted issue of security. First, I outline my research 

approach as organised to ócreate the conditions for surpriseô (Wagenaar, 2011, p. 243). I 

then present the research process for this thesis including case selection, data collection, 

and analysis constructs. My positionality and integrity reflection close the section 

presenting the limitations to the broad, open-ended question guiding this research: To what 

extent did security governance change under the FMLN government during their first 

administration (2009-2014)? 

1.4.1 The research approach: Indicative and deductive 

approaches to research decolonisation 

The research problem on security guiding this research arose from my experience engaging 

with Central American residents who were negotiating dangerous migration routes in 

response to a fraught security climate. During my time working on migration policy in 

early 2010 I began to question my role as an international contributor to local policy 

development. At one meeting after another when considering the various components 

required for inclusion in my policy brief, people would casually remark, ówell to talk about 

this topic, you really need to understand about securityô. Coming away from this process, 

the need to ótalk about securityô in every day policy topics combined with my observations 

on the contributions of multi-lateral interests to the development of national policy 

presented a unique opportunity for further investigation. The context of a former guerrilla 

group in government for the first time cast against a broader Latin American trend of a óleft 

turnô (Cameron, 2010) along with this new governmentôs invitation that a multitude of 

actors contribute ideas in the collaborative development of new policies, made the field 

appear to be data-rich.  

Having observed the extent to which diverse actor agendas could sometimes drive policy 

formation or influence its direction, one of my hunches was that security policy in this 
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context was a product of actor exchanges ï either through policy diffusion between 

neighbours with similar experiences of violence (Dolowitz & Marsh, 2000; Glatz, 2007; 

Langer, 2007; Midgley, 1984) or policy transfer from international actors to national 

institutions building on globalised ideas of best practice (Busch & Joergens, 2005; Dobbin 

& Simmons, 2007; Drezner, 2001; Simmons & Elkins, 2004; Weyland, 2006). 

Furthermore, I conjectured that actor conceptualisations of the Salvadoran security 

environment, along with independent security ideologies and agendas, would influence 

what kind of policy was produced in these multi-actor contexts. Jervis argues that 

policymakersô preferences can be linked with the perceptions they hold of their external 

environment, impacting on the policy they create (Jervis, 1976). However, formal security 

actors do not have equal opportunities to imbue policies with their agendas and 

conceptualisations ï and actor debates do not translate directly onto policy and outcomes.  

Even when armed with a question and a prior knowledge of the literature, designing a 

methodological approach is essential to effective data collection and analysis. Margaret 

Mead advocated that óthe way to do fieldwork is never to come up for air until it is all 

overô (Mead, 1977, p. 136). This sentiment is in keeping with scholarship discussions on 

cultural difference and knowing to take into account both linguistic and cultural barriers 

most evident in verbal and non-verbal expressions (Rubenstein, 1988). As such, an 

inductive approach in keeping with the general tenets of GT was selected to initiate the 

study. In particular, Transformational Grounded Theory allowed for the combination of 

both constructivism (subject perceptions) and critical realism (participatory action) within 

the research framework. The dual methods also fit within Schutzôs social phenomenology 

of interpretive understanding (Schutz, 1967). However, given that the starting off point in 

the research question identified policy, it was important that the research design allow for 

the triangulation of pre-conceived notions of the research subject when embarking on case 

study empirical data collection (Wagenaar, 2011). GT also provided space to óincorporate 

the complexities of the organizational contextô involved in policy formation analysis, as 

suggested by Alderfer and Smith (1982); while, at the same time, óproviding a detailed and 

carefully crafted account of the area under investigationô (Martin &Turner, 1986, p.143). 

Deductive reasoning based in a detailed reading of existing scholarship was also used to 

develop the initial case study as well as formulate practical details such as the selection of 

interview subjects and the writing of questionnaires.  

The initial research question was driven by an interest in the role IO played in developing 

and influencing security policy and programme directions in El Salvador. Despite the 
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voluminous literature on the subject of security, there was relatively little that focused on 

the multidimensional actor roles in national security policy formation. Research on Central 

America is heavily focussed on grassroots, non-governmental organisations (NGOs), and 

the interplay between individuals, and government bodies (Cruz, 2006, 2010; Holden 

1996; Hume, 2009; Moodie, 2010; Snodgrass Godoy, 2006). óSecurityô trended towards 

post-conflict peace building or transnational criminal organisations as regional threats. 

óViolenceô focused on gangs and ethnographic studies on the experiences of violence. 

óActor-networksô developed categories of hybrid organisational forms with an emphasis on 

civil society organisations. óMultidimensional, multi-level, multi-lateralô drew scholarship 

on the Central American Common Market, peace-negotiations, and Southern Cone 

integration efforts. óPolicyô studies had focused police reforms, environmental cooperation, 

migration and the United States El Salvador doctrine. Most telling, when typing óEl 

Salvadorô into scholarly search engines, the first results were split between civil war 

experiences and contemporary migration studies. A similar effort with óforeign relationsô 

was predictable in the domination of the United States among the sources. However, an 

inductive approach also proved important here as there is little situated or embedded Latin 

American theory (López-Alves, 2012; Tickner & Herz, 2012) 

Security, violence, organisational, and governance theories are developed, on the whole, 

with Northern approaches, ideologies, and influences (López-Alves, 2012). Tickner and 

Herz argue that international actors have facilitated relations between Latin American 

states and academia and funding provided to develop what amounted to ódescriptive 

reflectionsô driven by the need to produce knowledge to underwrite policy (Tickner & 

Herz, 2012, pp. 92-93). These hegemonies were created in a colonial period also 

experienced in other non-core countries leading to significant critique over IRôs colonial 

character (Inayatullah & Blaney, 2004; Jones 2006; Shilliam, 2011) where knowledge is 

óproduced by and for the Westô (Acharya & Buzan, 2007, p. 288). Indeed, Nayak and 

Selbin (2010) have challenged the disciplineôs operating modes, arguing that the very 

process of situating knowledge within a óstory of IRô reproduces the centrality of Northern 

discipline. The issue becomes how to best engage with this hegemony. Hamati-Ataya 

questions why non-western IR scholarship should be addressed any differently ï that to do 

so risks marginalising non-core contributions to key debates ï in essence, avoiding 

purposefully adopted marginalisation (discussed in Tickner & Blaney, 2012, pp. 8-9). 

Nayak and Selbin (2010) argue instead for a ódisturbingô or óreframingô of the discipline.  
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In order to continue with the project while remaining sensitive to the post-colonial realities 

of IR scholarship, a modified ótransformationalô GT approach was adopted along with a 

modification in the planned methods of data collection. As developed by Redman-

MacLaren and Mills, transformational GT speaks to this project with its inclusion of 

participatory action and decolonising methodologies and allows space for the researcherôs 

experience óto enable engagement with people experiencing the phenomena being 

researchedô whilst still pursuing critical analysis (Redman-MacLaren & Mills, 2015, p. 4). 

First, this adapted methodology was designed specifically to address questions of 

colonising data. Critical realism is illuminating in this instance to continue study of the 

links and sites of exchange of actor subjects but its preference for bounded knowledge is 

balanced here with a constructivist approach. However, transformational GT merits 

additional attention for its adoption of participation in action research (Redman-MacLaren 

& Mills, 2015). This approach is particularly attractive for constructivists for its potential 

ability to include constructed perceptions within the research process itself. It further offers 

opportunities to scrutinise relationship dynamics and power differences between entities as 

well as analyse concepts like security through actor narratives. However, it is less 

successful in considering case study selection and multi-level operational structures. As 

such, this thesis employs an open-ended mixed method approach to research design. 

Charmaz (2006) highlights the importance of including research participants in the 

production of knowledge. Its importance was echoed by Saint-Germain and Chavez 

Metoyer in expressed concerns over data imperialism: óa researcher from a more developed 

country taking up the time and resources of women in a less developed country and then 

making off with the dataô (Geiger, 1997; quoted in Saint-Germain and Chavez Metoyer, 

2008). In this way, PO became a strategic effort to decolonise research methodologies and 

create arenas for exchange which would encourage actor input to the continually evolving 

nature of this research. Further efforts were made to include a space for comment and 

critique of the questions and goals of the research project during formal actor interviews. 

While many more recent researchers would prefer to see the interview process as dialogue, 

shifting power dynamics play a significant role on both sides ï with sometimes detrimental 

results; especially when it comes to creation of power asymmetries, agonistic interview 

techniques, and the re-packaging of such interviews as knowledge for public consumption 

(Kvale, 2006). 

1.4.2 Case study selection 
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The scope of this research was limited at the outset by temporal, geographical, and 

thematic delimitations. First, this research establishes a timeframe from the time that the 

new FMLN government took office in 2009 to the end of their first mandate in 2014. 

However, within this period, attention will focus on the specific case study programmes 

selected which are not evenly distributed or active throughout the period. Earlier 

administrations from the end of the Cold War and El Salvadorôs 1992 Peace Agreements 

are considered as a precedent or baseline of how security had been governed over twenty 

years but does not comprise part of the evidentiary process used to analyse the political 

processes as such. The opportunity to establish formal actor perceptions and 

conceptualisations of security as they formed new national policies, instead of attempting 

to draw out meaningful influences from actor memories of policies long since implemented 

or abandoned, promised to be a more effective approach to the actor-policy relationship. At 

the same time, Central American states had initiated a regional security strategy in 2011, 

just prior to the pilot field study. This development provided a second unique case for 

analysis as it involved national entities negotiating from national positions with their 

neighbours on security strategies and programmes that would require national adoption in 

additional to regional cooperation. 

Second, the research focuses on El Salvador using three case studies impacting security 

governance within state borders as a geographical delimitation. It identifies cross-border 

and international support but does not pursue regional security as a body of study itself. 

Instead, the contrast between the two levels of security efforts opened an opportunity to 

elaborate on process distinctions simultaneously in operation within a single state. In order 

to assess what policy negotiations were implemented, however, it made sense to limit the 

study to one country but on several levels in order to follow results. The prevalence of 

scholarship in the region critiquing empty or failed policy agreements with little to no 

impact in the real world, and the general dismissal of regional bodies like the SICA, meant 

that I would have to find a way to study what did happen. The best way to do this was to 

include municipalities as a third level of study to add outcomes to security concepts and 

policy production. In some ways, this also transformed the dynamic of cooperation 

hybridity from a neo-liberal construct, suggesting that functions can be outsourced to a 

participatory framing with the potential for end-user or subject inclusion. This shift also 

impacted on employed terminology, with óhybridô or ótransformedô governance spaces 

more descriptive than ófragileô or ófailingô. In this way, stakeholder agendas could be 
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analysed not only within a national framework and on a regional diplomatic level but as 

their efforts were perceived in operation.  

The selection of case study municipalities was done to balance traditional, established, 

security governance structures with new security initiatives to seek evidence of governance 

transformation. Santa Tecla, Sonsonate, and Ilopango all had violence prevention 

programmes which were established after the Peace Accords but prior to the election of the 

FMLN government. All had had formal cooperation agreements on prevention with 

international entities, whether international organisations or a foreign government. In this 

way, all had followed set strategies to establish a set of practices with which the 

municipality intended to address violence through a conceptualisation of security 

mitigation. Thus, they all had some form of donor-recipient relationship; they all had Local 

Violence Prevention Councils (Consejos Municipal para la Prevención de la Violencia: 

CMPV), and they all invited a diverse group of actors to address their security concerns, 

violent risks, and formulate potential threat interventions (reduction, management, and 

contestation) at hand. As political allegiances tend to significantly impact official and 

interpersonal dynamics, the selection was also balanced between the two main parties. At 

the time of the thesis fieldwork between 2012 and 2013, Santa Tecla was under FMLN 

local leadership whilst Sonsonate and Ilopango had ARENA-led municipal governments. 

Overall, the interactions between structural governance mechanisms of coordination, 

policy steering, and accountability along with the social mechanisms of actor interests, 

issues-framing discourses, and mobilised networks and resources, became important 

competitions in the outcomes realised within these violence prevention municipalities.  

Through this thesis, security governance through specific policy development and 

outcomes is analysed. However, the study is limited largely to the implementation of ónewô 

policies that were largely prevention-focused rather than Mano Dura operations typical of 

security performances in El Salvador. It does not deconstruct the implementation of crack-

down operations as conducted by joint police-military patrols. Although those activities are 

also highly relevant to the overall debate on the development of security governance in El 

Salvador, they involve military decision-making with different decision-making structures 

apart from the multi-lateral networks focused on here. Framed within a national context of 

security governance, the research only analyses policies and instruments relating to the 

specific timeframe that have a clear direct or indirect link with the idea of trying something 

ónewô to address security risks in El Salvador. Within these policies, the focus is placed on 

actor networks and the multi-level dynamics involved in creating security governance 
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structures. Thus, whilst this work does look at some of the funding sources for mano dura 

responses, it does not aim to cover the operationalisation of joint-military police patrols.  

As such, the case studies at three different scales of security governance ï the local, the 

national, and the regional ï will highlight the operations and actor networks at a specific 

point in time in order to address the potential impacts that the ideas of a new governing 

party could have on the security governance process in El Salvador.  

1.4.3 Data collection and analysis 

To effectively address the research question set out in my work, I used a multi-method 

triangulation approach to data collection and analysis (Valentine, 2001). Semi-structured 

interviews form the most importance source of data for this research of which I conducted 

over 75 with a diversity of formal actors between January 2012 and April 2013. These 

actors included policy elites (elected representatives, party members, and government 

officials), security force personnel, foreign representatives, NGO employees, and 

organisational technical analysts, among others. As laid out in previous sections, actor 

interpretations of security are essential to the exploration of security policy and operations. 

However, perceptions are ephemeral and impressionistic. Neoclassical realists have 

attempted to engage with policy maker preferences beyond the state but tend to start from 

the assumption that there is an objective reality which policy makers may or may not 

perceive correctly (Schweller, 2006). In analysing the interviews of formal actors as policy 

influencers, I did not engage with questions of objective realities. Instead, semi-structured 

interview subjects serve two purposes for this studyôs research structure. First, they provide 

data on security perceptions, actor network interactions, institutional agendas, and 

outcomes. They elaborate on their own perceptions of the contributions they and others 

made to policy development and they provide illustrations on outcomes including 

programming and operations. Research subjects further pointed to a unique security 

process in the region which had the potential to be transformative to the nature of the 

study. Second, these subjects were asked who they thought I should be interviewing to 

develop understanding of the security processes at work in the country. Not only was this 

an effective way to use ósnowball samplingô techniques to collect potential interview 

names but their recommendations also provided insight to the actor networks and, in some 

cases, provided a secondary insight into their interpretations of security.  

Generally, I strove to interview at least two people from each institution or organisation 

with which I had contact (Appendix C; Appendix D; Appendix E). For the Ministry of 



P r i e s | 24 

 

Justice and Public Security (Ministerio de Justicia y Seguridad Publica: MJSP) and the 

SICA, I interviewed at least one person from those relevant units for which I could gain 

access and often multiple individuals therein. At the municipal level, I conducted 

interviews with policy officials and, in some cases, met with the mayor, but also spent time 

touring various sites and projects with officials as well as conducted informal ógroupô 

interviews with project participants. As much as possible, I attempted to maintain the 

interview as a conversation rather than a rigid line of questioning. In order to keep to the 

conceptual and structural goals of the questioning, balance was sought between the 

informal, open-ended narrative guided by the respondentôs experiences, perceptions, and 

opinions on the one hand and the important structural themes of the research goals on the 

other (Wagenaar, 2011). The questions themselves had been originally structured to cast 

questions in a óneutralô light and allow the interview subject to guide terminology 

development (Fielding & Thomas, 2001). Using this guide, interviews began with 

questions about positionality, including background and responsibilities in the security 

process. It then moved on to introductory questions on the three main pillars of research, 

including: (1) perceptions on the type of security risks facing the country and the indicators 

used to measure these threats; (2) perceptions on the key mechanisms used to attempt to 

build security; (3) perceptions on the degree of importance prescribed to multi-actor 

contributions to security building efforts and who those actors are; and, (4) perceptions on 

the impacts and outcomes of the projects or operations they had highlighted. Most of the 

interviews were recorded with the permission of the subject and subsequently transcribed 

so as to have access to written text and include direct quotes in this thesis.  

In addition to the data collected through interviews, I undertook participant observation 

(PO). My motivations to engage directly in the processes of security governance were 

three: data, gatekeeper access, and contribution. Although PO is helpful both in terms of 

developing comfort and familiarity with the topic terminology and activities, it does have 

drawbacks. In particular, documenting observations and conversations at the same time as 

making a contribution in your participant role is a complicated task. As Tipple and Willis 

(1991) note, the issue of subjectivity and objectivity may obscure rather than clarify other 

data results. The third part of the data triangulation involved documentary evidence for 

which I collected over 200 policies, briefings, and other reports related to my case studies. 

Many of the documents were obtained from interview subjects as I made a point of 

concluding every interview with requests for supporting evidence, especially when they 

had mentioned a specific document in the course of an interview.  
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To analyse these three components of data, large spider maps were created to allow 

information to coalesce in patterns. As I moved farther into the data, categories solidified 

between specific processes and broader issues of security concept development as a natural 

outcome of focused coding (Charmaz, 2006, p. 58). Thematic mapping served to link 

broad themes between interviews and observe variation in concepts and terms therein. 

Building on these observed trends, I returned to the literature in an attempt to place my 

observances within the larger theoretical contexts. The rough analysis when placed in a 

governance context pointed towards something more than multi-dimensional or multi-level 

cooperation but something less than a full security governance construct. From a security 

studies perspective, the observed processes were undeniably securitised, had undergone a 

brief period of attempted depoliticised, and then re-securitised. However, in both cases, 

this left gaps ï most importantly how repression and prevention goals were able to be 

pursued concurrently.  

In summary, this studyôs research framework was based loosely within Grounded Theory 

but employed both inductive and deductive methods to establish case studies, identify 

potential interview subjects, and place the research within greater theoretical frameworks. 

Through successive rounds of thematic mapping, a set of observable patterns emerged 

from which it was possible to unpack relationships between multi-scaled actors and the 

security issues they were attempting to address.  

1.4.4 Positionality and ethical considerations 

Challenges and ethical considerations are particularly important for security research to 

protect data sources. The first consideration was purely practical given the topic of crime, 

violence, and security governance. Given levels of violent plurality and corruption 

throughout the research environment including institutions, governance structures, and 

non-traditional participant networks, the connections to individuals that were indirectly or 

directly involved in aspects of the issues they were attempting to solve was unavoidable. 

This is a practical reality of the security environment in El Salvador. Reliability of the 

information was partially assured by ensuring a broad range of interview subjects and 

through data triangulation. Concerns over credibility in themselves make a contribution to 

the thesis as the actor relationships at play in security governance. The second challenge 

was to research criminal engagement in wider security governance efforts whilst mitigating 

security risks to the researcher and other participants. In all cases, no information was 

exchanged or commentary made on existing processes with interview subjects to avoid 

inadvertent transmission of sensitive information. It was also important to ensure that all 
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interviews took place in neutral spaces. The security environment also posed a practical 

transport challenge. However, support from the International Organisation for Migration 

(IOM) office to provide transportation and accompaniment when required provided my 

safety on a practical level but did not impact the type of research I was able to do, the 

people I was able to meet, or the locations to which I had access.  

Positionality is especially important here because of the participant observation portion of 

the data collection as well as the ideological nature of the academic study on crime and 

security. Within regional SICA meetings, I conducted active PO as a contracted consultant 

with the IOM. To establish my role, I performed introductions as developed in accepted 

PO ethics guidelines. In closed door sessions, I introduced myself as representing the IOM 

when I spoke but that I was also present as a PhD researcher who would be observing the 

proceedings to enhance my research into the security governance process. In open plenary 

sessions, there were no introductions and public access limited concerns over proprietary 

or protected information. Instead, the moderator and technical staff involved in running the 

meetings were informed prior to the sessions and their consent obtained verbally. Some 

participants would later ask about my research during breaks, upon which I was happy to 

elaborate. At national and municipal levels, my approach was closer to direct observation 

methods for meetings and policy workshops; through my introduction, it was clear that I 

was there in a research capacity and held no active role in the proceedings. Where possible, 

I would also attempt to interview participants without having engaged with them on project 

topics in an effort to reduce influence on interview answers provided by the interviewee. 

PO remained a particularly useful dimension to the research process in adding actor 

exchanges to the analysis of interviews and published reports. It also is in keeping with 

Grounded Theory tenets in that it allows the researcher to óchoose direction as his/her 

understanding of the situation grows and new opportunities in the field present themselvesô 

(Tipple & Willis, 1991, p. 18). Overall, the data collection and analysis decisions were 

made strategically to address different components of the research question whilst 

mitigating where possible to the existing challenges and positionality considerations 

present in the research structure. 

1.5 Plan of the Thesis 

This introductory chapter has provided several key considerations and debates that frame 

current research on multi-actor, multi-scalar security governance related to the complex 

security environment in El Salvador. Contradictions that have developed since the end of 
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the Cold War with the simultaneous growth of democratic institutions and violent crime in 

Latin America have complicated security responses provided by government institutions. 

Instead, the ódispersal of security functions fundamentally shapes the distribution of 

political power, with implications not only for the structure of government but for the very 

boundaries of the stateô (Bayley, 2011, p. 59). In attempting to take control of hybridisation 

processes, involved actors have attempted to lay claim to ónewô or óinnovativeô approaches 

in security governance. This thesis recognises the pluralities involved in scales, actors, 

definitions, and outcomes in attempts to address security risks in El Salvador. Rather than 

engaging in the legalities of policy and programme development, this thesis deconstructs 

how crime and violence conceptualisations impact on practical governance structures, 

strategies, and outcomes. At its core, there is an idea of shared responsibility within a 

notion that it takes more than traditional parties to address non-traditional security threats. 

However, security governance theory, even taking into account state structural changes, 

fails to fully explain the observed processes through which El Salvador addresses its 

complex security concerns. First, proponents of security governance do not sufficiently 

address the implications of existing multi-level governance structures including the 

relationships between municipal and national governments in incorporating international 

entities. Second, the delegation of responsibilities to governance structures is incomplete 

where national governments find it politically expedient to maintain control, especially 

over combat operations in crisis situations. Third, non-state actor powers can lead to the 

incomplete implementation of policy objectives or programmes if government structures 

feel they run counter to their political interests, despite the potential disastrous implications 

of ending an existing operation. As such, although security governance provides a 

sufficiently robust framework from which to analyse the multi-actor, multi-level processes 

at work in El Salvador, the current literature lacks an articulated framework capable of 

explaining how new modes of governance interact with existing traditional governance in 

hybrid states that maintain a óviolent pluralityô (Arias and Goldstein, 2010).  

Chapter Two engages with theories of violence, security, and governance to pull out 

theoretical contributions for security governance in the Salvadoran context. Latin 

American violence and security scholarship is presented as it contributes to the 

development of citizen security. Relevant security insights are then connected to 

governance theories, focussing particularly on the issues of multi-dimensionality and 

hybridity. The chapter engages with questions of scale in an effort to untangle the 

processes of policy formation in non-government contexts. Chapter Three outlines the 
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socio-economic and political geographic setting of this thesis. The chapter paints a picture 

of the historical setting leading to the complex security environment encountered by the 

FMLN as they took office in 2009.This thesis then turns to the empirical findings of the 

research. Chapters Four and Five elaborate on the actor structures and security 

conceptualisations respectively. Each chapter draws out the thematic elements of their 

subject and maps them in the context of the theoretical framework. Chapter Six delves into 

the specific examples of policy efforts and outcomes at each level. Here, a short history of 

the case is given, followed by an account of the associated policies and programmes. Key 

operations or programme implementations are then assessed in light of stated policy 

aspirations. Each case is closed with analysis of the case framework in the context of the 

multi-scalar security environment and its contributions to security between 2009 and 2014.  

Finally, the conclusion integrates the case studies and draws out important empirical 

findings for practical illustration as well as presents gaps for future study. One important 

conclusion is that although there are arguments to be made for multi-actor, multi-level 

security governance or óhybrid political ordersô (Boege, et al., 2009), government by-in is 

essential in order for these spaces to function. They do not cede their authority but rather 

undergo a form of transformation. Existing government institutions, both municipal and 

national, have struggled to take full advantage of multi-level security governance 

frameworks. However, in the most robust instances, multi-level security governance 

frameworks can direct and lead transformative policy development and programming 

implementation.  

  



Chapter 2 

Security, Governance, and Innovation: Constructing 

theory   
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El Salvadorôs citizen security policy: óThe set of public 

interventions brought to fruition by different state (national, 

regional or local) and social actors to confront and resolve the risks 

and threats, concrete or foreseeable, of a violent and/or criminal 

character that injures the rights and liberties of the person in a 

particular space.ô (Smutt & Carsana, 2012, pp. 18-19) 

2.1 Introduction 
Dead bodies with gunshot wounds sprawled in public streets, tattooed bodies of snarling 

young men squeezed behind bars, and shady coyotes smuggling vulnerable children across 

heavily-patrolled desert borders are all popular images associated with crime and violence 

in Central America. From those popular images, we can extract ideas about what types of 

violence are at issue: the individuals who are experiencing insecurity; the (alleged) 

perpetrators of criminal activities; and the local geography or context in which this 

violence takes place. We can also extrapolate the basic laws that are likely in violation and 

the institutions responsible for enforcing those laws. However, these are only simplistic 

presentations of the complex issues of crime, violence, and (in) security which might be 

considered. Expanding the view frame, another set of actors and issues are brought into 

focus: the entities involved in making the laws that are being broken; the actors tasked with 

developing the policies and programmes that redirect potential offenders and provide the 

social supports for those in danger of victimisation; and the operators tasked with 

implementing the prevention of violence and the enforcement of the law. Furthermore, we 

can examine these same issues from other angles outside the sensational gaze, including: 

the underlying or source causes of violence; what issues can be considered as violence or a 

security threat; and the work of developing potential mechanisms to reduce and prevent 

violence. In considering these composite parts of the violence image, actor perceptions 

become critical for the configuration of the modes and instruments used to confront, 

reduce, and prevent ï to govern ï violence.  

The aim of this chapter is to review the theoretical approaches to the governance of 

violence and security in Latin American context. Academic work on the region has 

explored extensively those links ranging from the interactions of governments to the daily 

lived experiences of individuals (Arias & Goldstein, 2010; Cruz, 2010; Dammert, 2012; 

Hume, 2009; Jütersonke et al., 2009; Koonings & Kruijt, 1999; 2004; 2007; 2015; 

Kurtenbach, 2013; Ungar, 2011). Tulchin et al. (2003) study the relationship of citizen 

security to institutional and security reforms and production of public policies. They argue 
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that insecurity can óimpinge on the quality of citizenship in democratic governanceô (Ibid., 

p. 5). Dueñas and Rueda (2011) expand on the changing nature of crime and violence to 

study it as a continuum of individual, community, and state. Goldstein (2015) repositions 

citizen security as a concept that has different meanings for its participants in ways that 

reorient the direction of the state, impacting both understandings of responsibility and 

action. In this way, theories of violence dovetail with studies in security as they are 

governed.  

A separate security governance literature provides useful insights into how framed issues 

are confronted and managed but it often fails to engage with the practical governance 

outcomes. Issues securitisation and crisis governance theories largely overlook both the 

social conditions that underlie the practice (Balzacq, 2015) and what happens next (Bevir 

& Hall, 2013a; Hameiri & Jones, 2015). Furthermore, much security and securitising 

governance scholarship neglects to fully conceptualise the structural changes governance 

structures undergo to address óshifting paradigms of interventionô (Moser & McIlwaine, 

2014, p.4). Most important, governance literature in the context of security provisioning 

often argues that these structures arise because the governments themselves are unable to 

fully maintain a monopoly on violence, and are fragile, or failing (Brinkerhoff, 2007; 

Brinkerhoff & Johnson, 2008; Jakobi & Wolf, 2013a; 2013b; Patrick, 2012). In other 

arguments, multi-level or multi-lateral strategies are born out of a security situation where 

the state is weak or impotent or where non-traditional security risks expand beyond a 

single stateôs jurisdiction (Caballero, 2009; Lea & Stenson, 2007; Risse, 2011). However, 

Arias and Goldstein (2010) posit that for Latin America, at least, the sites of security 

governance and how security is negotiated is more important than statements of weakness, 

predicated on concepts of democracy formed in Western Europe and North America.  

For this reason, the final section incorporates aspects of state transformation theory which 

explores non-traditional security governance that constructs governance structures on 

multiple scales to counter claims that existing national government and governance forms 

are inadequate (Hameiri & Jones, 2015). Arias and Goldstein (2010) observe that similar 

adjectives from imperfect and illiberal to disjunctive have been used to characterise Latin 

American government institutions. They challenge these assessments. Instead, they 

propose turning the analysis to focus on óviolence as an element integral to the 

configuration of those [democratic] institutionsô, arguing the approach better reflects the 

relationships of civil society and violent actors have with different elements of the state 

(Arias & Goldstein, 2010, p. L159; L494). By introducing violent actors to the governance 
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continuum, they strive to unpack how this other set of actors óaffect political practice at 

various levels of the polityô including óthe emergence of new forms of political orderô 

(Ibid., p. L505). Although not an explicit gap in Arias and Goldsteinôs theories on violent 

pluralism, hybrid political orders (HPO) theory introduces International Organisations (IO) 

contributions into security governance discussions. Specifically, HPO scholarship explores 

the ómultiple sites of political authority and governance where security is enacted and 

negotiatedô or where governance is found rather than where it is not (Luckham & Kirk, 

2013, pp. 9-10). It tends to include multiple security providers, positing that these spaces 

allow the state to share authority, legitimacy, and capacity in a multi-scalar context where 

arrangements are determined by both supply and demand entities (Ibid). The significance 

of security governance at multiple scales, and with a diversity of actors, is contextualised 

with the expanded and changing concepts of violence and security.  

This thesis uses the theories introduced above to discuss security concepts, actors, and 

scaled approaches in an attempt to move away from ideas of weak or failure in governance. 

It highlights that, although there is no neat theory to explain how crime and violence 

affecting security in Latin American states is governed in practice through formal actor 

efforts, it is possible to draw from across theories of Latin American violence and security 

governance theories to build an analysis framework. Bringing together these bodies of 

theory sets the groundwork for this thesis to join multi-level, multi-lateral (scalar) security 

governance structures to the implemented programmes that strive to change the violent 

daily experiences of El Salvadorôs citizens. 

2.2 Evolving Concepts of Violence and Security in Latin 

America 

This section explores the key conceptual and theoretical components used to develop the 

connections between violence and security evolutions in the Latin American context. First, 

it follows the progression of security definitions as they evolved from a newly independent 

19th century Central America state-centric iteration to a 21st century interconnected 

governance of transnational threats. Next, it focuses further on the human and citizen 

security concepts that emerged after the Cold War within a framework of securitisation 

theory as it structured the ónew violenceô and ócommon crimeô of the post-war period. To 

close, the section turns to orthodox scholarly explanations for the origins, sources, and 
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responsibility of violent manifestations. All of these sections are essential components to 

the manner in which security is governed.  

2.2.1 Connecting violence and security shifts in Latin America 

The following review traces four distinct periods in the development of Latin American 

violence and security theory evolutions. Having covered several explicating branches 

studying violence above, still greater specificity is required when expanding the 

importance of violence for security development. In a context of violence, how is security 

defined, by whom, for what subjects? Violence is as diverse as large scale conflict and the 

personal violence of the home. Alongside violence, what is the associated security risk?  

Traditionally, theorising security in the Latin American context is a task fraught with 

conceptual potholes not least because, like most of Latin American International Relations 

(IR), security knowledge has been on the whole, ópractical, applied and policy relevantô 

(Tickner & Herz, 2012, p. 92).  The nation state sits at the heart of Latin American 

epistemological and theoretical forays, not least because from their earliest days as nations, 

they have had to contend with global colonial influences. This óstrong and permanent 

presence of ñthe internationalòô has been a conceptual dividing force with both positive 

forces seen to bring new ideas and negative forces through historical links to enfeebled 

states (López-Alves, 2012, p. 162). In this, the nation-state remains the primary referent in 

Latin America as evidenced by the fact that diverse security challenges from public 

insecurity to transnational criminal trafficking flows are all, on some level, associated with 

state institutional weaknesses (Tickner & Herz, 2012). Regional security debates have been 

further influenced by a low incidence of inter-state war balanced with high levels of 

intrastate conflict with, at best, challenged monopolies on the use of force (Ibid.). In other 

words, although Latin America has óstable state systemsô and óformal institutional 

frameworksô (Kruijt & Koonings, 1999, p.5), many internal institutions lack the capacity to 

contest violence and provide security.  

It is essential to articulate at least four distinct periods in the development of Latin 

American security thinking in order to understand the regionôs contribution to wider 

security theory (Kruijt & Koonings, 1999; Tickner and Herz, 2012). First, geopolitical 

doctrine emerged in the 19th century with independence and state-building strategies. 

Rooted in its colonial past, violence became the tool of a hegemonic oligarchy as domestic 

state apparatuses were reconfigured to adhere to specific class agendas (Kruijt & 

Koonings, 1999). This was followed by a national security doctrine inspired by the United 

Statesô influences but which carried over some key tenets from earlier geopolitical 
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structures (see for instance, Pion-Berlin, 1989; Galindo Hernandez, 2005). These military-

dominated states have been by turns labelled óBureaucratic-Authoritarian Regimeô 

(O'Donnell, 1979) and óTerrorist Stateô (Rouqui®, 1987) among others. However, the most 

accepted term used to describe state structures in this period has been the óNational 

Security Stateô: óa professionalized military institution wielding a specific doctrine of 

national security that the subjugation of the citizenry to the state could be attemptedô 

(Mares, 2008, p. 386). Violence became a tool to aspire, challenge, and keep political 

power: ó[it] was based on clear doctrinal guidelines and strategic notions, as in a genuine 

war, but its perverse effects were inevitable in the sense that internal warfare led to state 

terrorismô (Kruijt & Koonings, 1999, p. 10). The military, during this period, was also 

assigned to domestic security functions or the maintenance of public order. The result, in 

addition to government-led war on civilian populationsô was that a typically Weberian 

definition of state sovereignty and national security was embedded into security thinking 

with a tenacity which outlasted the military dominance of the 20th century. 

Following the end of the Cold War in a post-authoritarian Latin America, violence was 

democratised; appearing óas an option for a multitude of actors in pursuit of all kinds of 

goalsô (Kruijt & Koonings, 1999, p. 11). This ónew violenceô was the product of 

unresolved socio-political and cultural contentions of previous periods and antagonised by 

incomplete post-conflict institutional reforms weakening the rule of law (Ibid.). Public 

security followed in the immediate aftermath of war as a redirection of the neoliberal 

peace. Here, states that had been using violence against their own populations restructured 

to return to the basic security provisions of the neoliberal state. Cognisant of ónew 

violenceô or ócommon crimeô on the rise that was perceived to extend beyond borders 

(Moodie, 2010), Latin American states began pursuing regional security arrangements to 

enhance cooperation to ballast institutional weaknesses. 
4
  

Latin Americaôs approach to the state and security shifted again, this time opting for a 

democratic security which continued to place emphasis on the state but with a distinct 

civilian focus as a means to inform their public security projects.
5
 New security and 

defence policies changed the patterns of civilian-military relations, although Pion-Berlin 

argues that the complex nature of the conversion has left scholars ójustifiably scepticalô 

(Pion-Berlin, 2001, p. 10). Democratic security is Latin Americaôs contribution to IR and 

                                                 
4
 State weakness was also a development of the early post-Cold War period in an attempt to explain conflict 

and war in the Third World interpreted as a function of the regionôs historical interaction with the 

international system(Tickner, 2003, p. 347)..  
5
 This period is often referred to as a óthird waveô of democracy after Huntingtonôs 1991 pronouncement. 
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security studies, with particular emphases on post-conflict institution strengthening; 

civilian autonomy and control over the military; and, increasing space between Latin 

American efforts and previously dominant American unilateralism (Tickner & Herz, 

2012). Tickner (2015) further argues that democratic security located human need in its 

roots in a manner that preferenced institutional development, democracies, and economies 

that fulfilled the basic needs of the people. In other words, democratic security appeared to 

further the neoliberal project whilst retaining a significant awareness for the individual 

residents of the state. 

Leading into the 21
st
 century, Latin America has entered a new period of theory 

development as it struggles to conceptualise domestic insecurity and transnational threats. 

The region raises a small but significant challenge to the idea of Human Security through 

its nation-state-dominated lens by pursuing both theoretically and politically the idea of 

citizen security. In part, the response is a natural one given that international security 

concerns, like the nuclear disarmament question, pose a challenge BRIC or core countries 

but pale in importance to the domestic security issues driving immediate public and state 

concerns for the everyday realities of small, violent democracies. Furthermore, this builds 

on the previous preference for democratic security as óa powerful discourse for talking 

about the affairs of the state and the duty of democratic regimes towards their citizensô ï a 

subtle but important distinction from human securityôs responsibility to protect (R2P) 

doctrine (Tickner, 2015). It is to these two concepts of security that this discussion now 

turns. 

2.2.3 Redefining violent threats and security issues 

When considering the rise of human security and the slightly later adoption of citizen 

security, the impact of a myriad of issues that can be constructed as a threat must be 

considered both in scope and scale. During these post-Cold War security iterations, ónew 

violenceô and ócommon crimeô became structured as security threats through a process of 

what is generally called securitisation. Indeed, the development of human security took 

place in the context of the Copenhagen Schoolôs rise which necessarily encompassed 

connections between crime, violence, and security. Goldstein (2015) argues that these two 

concepts represent both the individual lived experience as well as the practical programme 

of state formation. Both forms represent efforts to widen the conceptualisations of security 

and include a broad range of possible threats thereto. Citizen security focuses on 

insecurities incurred through the disruption of state responsibilities to its residents, often 

through criminal activity, as a new evolution of public security. On the other hand, human 
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security expanded to securitise a broad range of issues that impacted on the individual. 

However, in Latin America, it is citizen security that has been adopted and implemented 

widely whilst human security has remained a largely conceptual term. To unpack the 

reasons for this below presents important revelations on the nature of lived security in the 

region.  

Human Security 

Human Security developed as an important post-conflict term for the developing world. 

The language of human security encapsulates a wide range of applications, definitions, and 

terms. It is generally understood as óembodying a merger of ideas of development and 

securityô (Duffield & Waddell, 2006, p. 1) or can even be defined negatively óas the 

absence of threat to various core human valuesô (Hampson, 2010, p. 231). In some 

interpretations, it represents that óour accepted definition of the limits of national security 

as coinciding with national borders is obsoleteô (Matthews, 1989 in Thomas and Tow, 

2002, p. 177) because human security represents global interdependence. Emerging from 

several critiques of Traditional Security, the 1994 UNDP report stated: 

The concept of security has for too long been interpreted narrowly: 

as security of territory from external aggression, or as protection of 

national interests in foreign policy or as global security from the 

threat of nuclear holocaust. [é] Forgotten were the legitimate 

concerns of ordinary people who sought security in their daily 

lives. For many of them, security symbolizes protection from the 

threat of disease, hunger, unemployment, crime, social conflict, 

political repression and environmental hazards. (UNDP, 1994, p. 

22) 

Expanding on the safety of the individual led to a vast number of proposals on the types of 

security which might be included. The UNDP model presented seven fundamental 

categories for consideration in security discussions including: economic, environmental, 

personal, community, health, political, and food. Furthermore, by engaging the 

development community in security discussions, crime, sustainable development, and 

policing join with the UNDP list under human security and it has been argued that this 

variety adds to the appeal of the term. 
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The 1994 UNDP reportôs definition is also broad to the extent that it appears that there was 

a distinct disinterest in establishing specific boundaries and it states as much when 

discussing the óall-encompassingô nature of the human security concept (UNDP, 1994, p. 

24). It also recognised that many of the security threats to individuals in developing world 

regions are non-military in nature. Critical securities studies allowed for the need to move 

beyond interstate security considerations, allow the inclusion of security considerations 

outside of the military, and ultimately reconceptualise notions of power balance between 

zones of influence as the prime effective instrument of global powers. In fact, as Acharya 

points out, óthe logic of accepting a broader notion of security becomes less contestable 

when one looks at the Third World experienceô (Acharya, 1997, p. 304). Here, the state 

becomes only one variable in the wider contemplation of the individual and multilateral 

action where óan effective human security approach requires coordinationô (Glasius & 

Kaldor, 2006, p. 12). Furthermore, whereas traditionally the role or responsibility of the 

citizen was to support the state in its interactions with the international system, in human 

security terms, the state must serve the people and promote their safety and wellbeing as 

the conditions for its sovereignty (conditional sovereignty). If the state neglects to fulfil 

certain internationally-set standards of human rights and security welfare, the basic 

standards of sovereignty may be called into question. 

Human security not only enjoys popularity as a gentler, more inclusive form of security 

theory, it has in some ways benefitted from securitisation theory discussions in so far as 

any issue can be securitised. Whereas human security focuses on how security should be 

defined, the Copenhagen School has focused on óintersubjective processesô as well as the 

potential political influences they may have (McDonald, 2010). Securitisation theory is 

good at explaining how a subject became defined as a security concern which defends óthe 

move from a state-centric model towards a more multifaceted interpretation of securityô 

(Spence, 2012, pp. 189-190). However, the two branches of security theory do not sit 

equally well within the Latin American context.  

Whilst human security often remains at odds with democratic and citizen security 

objectives, securitisation is a strong reality in practice and fits within the state-centrist 

region. In part, this divergent fit is a function of the democratic security concept, defined as 

a ó[é] more encompassing and positive concept that prioritizes the needs of individuals to 

live in peace and to have access to the economic, political and environmental resources 

required for a dignified existenceô (Somav²a & Insulza, 1990, p. 7 quoted in Tickner and 

Herz, 2012, p. 100). It is for this reason that Goldstein (2015) argues that citizen security 
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became a lived concept in Latin America whilst human security remained largely within 

the realm of scholarship. The move to prioritise the rights of the individual was not only an 

embodiment of practical thinking during a post-conflict transition but one which spurred 

the periodôs institutional reform and civil-military relations literatures (Ibid.). Unlike in 

human security where humans are considered the referent object, the citizens of democratic 

security are imbued with a nation-state construction, and democratic responsibilities in 

addition to their stipulated rights. Given the aforementioned Latin American persistence of 

a nation-statist identity, democratic security became a powerful model for 21
st
 century 

engagements with the structures inherent in security governance for the region and a 

unique contribution.  

Citizen security 

If democratic security is a structure to conceptualise governance, then citizen security may 

be considered the referent object. A post-Cold War security crisis across the region was 

based on real indicators and fuelled by media and rumour that provoked a new climate of 

fear and uncertainty (Hume, 2009; Koonings & Kruijt, 1999; Moodie, 2010). Rebuilding 

states lacked the ability to address the security crisis and neoliberal reforms appeared to be 

reducing the capacity of state institutions typically expected to provide the basic support to 

a countryôs members. It was in this environment, that citizen security really emerged ï as 

an idea to provoke an image of the threat and the means to counter risk. The termôs organic 

growth took place within a specific historical context in response to the regionôs need for 

theories of security which help illustrate their reality. Although citizen security did not 

appear in the 1995 Framework Treaty or in the Organisation of American States (OAS) 

2003 Declaration on Security in the Americas, it has enjoyed steady growth in scholarship 

and national parlance since 1975, with exponential growth from the end of the Cold War in 

1990, (Gómez, 2015). References to citizen security can be found in Spanish laws dating 

back to 1986 but it is its early impact on Spanish-language scholarship which is 

noteworthy (Arriagada & Godoy, 2000; Brysk, 2003; Carrion, 2002; Dammert, 2004; Rico 

& Chinchilla, 2002; Rivera Vélez, 2008; WOLA, 1998). Not only does the idea of citizen 

security feed into internal policy guidelines for police forces in Latin America, used to 

ógenerate a new visionô to move beyond the repression of authoritarian-era institutions, but 

it drove literature on civil -police reforms, de- and re-militarisation of security operations, 

and research on public perceptions of security institutions.  
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This security paradigm therefore invokes government responsibilities from a time when 

governments were just relearning what that meant. However, it extends to the individual 

citizens themselves, implying that they have both rights and responsibilities of their own. 

As such, it can be argued that the idea of citizen security in the post-Cold War era sought 

to re-establish understanding of the rights and responsibilities within a democratic society. 

Citizen security is emblematic of a post-colonial Latin America that sought to mitigate the 

long state neglect of citizens, with a particular acknowledgement that certain sectors of 

society were de facto second-class (Koonings & Kruijt, 2007; Peetz & Huhn, 2008). In this 

perspective, citizen security is óused to establish a conceptual link between poverty, 

exclusion, state failure and violenceô (Ibid., 2007, p. 12). G·mez observes that concept of 

the citizen óresonates with the idea of (re)construction of their nationôs historical 

articulation, and, furthermore, reflects in practice the actions of citizen security [é]ô 

(Gómez, 2015, p. 34). Citizen security introduces considerations of rights and 

responsibilities whilst it narrows the concept of human securityôs ófreedom of individuals 

and communities from threats posed by conflict and violence to their physical, social or 

cultural integrity or survival,ô (Ibid., p. 13); thus providing a unique location for the state 

and the region to cover this extended range of threats and vulnerabilities. Violence in this 

frame is seen as a stateôs failure of its governance responsibilities. 

Peetz and Huhn (2008) argue that citizen security has become a comfortable term for 

governments and other actors due to its connotations of prevention and relatively liberal 

approach to the violence and security facing Central America despite empirical evidence 

indicating most countriesô citizen security policies are on the whole repressive with little 

real consideration given to citizens. Call and Stanley (2001) term the division of 

responsibilities as public security rather than citizen security thereby inclusively discussing 

all existing security relationships within the borders of a given state but also allowing for 

reference to individuals without specifically having to deal with precise borders. In the 

context of post-civil war, re-stabilising societies, they discuss how the experience for 

civilians is notably insecure, óoften as an increase in violent crimeô (Call & Stanley, 2001, 

p. 151). Thus, despite the widening definitions of threats, risks, and causes of insecurity, 

most stay within demarcated perimeters when discussing security definitions, policies, and 

strategies or a repackaged focus óin order to quantify what could be measured,ô according 

to MacFarlane and Weiss (1994, p. 278).  

Encouraged by the development-friendly idea of measurements contained within citizen 

security, the UN has adopted the term in its Latin America strategy. Specifically, a 2009 
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United Nations Development Programme report for Latin America elaborated that citizen 

security is the principal form of human security and guarantees its fundamental human 

rights (PNUD, 2009a). This is not to say that citizen security is an unknown value in other 

parts of the globe but rather that it has gained almost universal acceptance on the continent 

and represents a contribution that Latin America brings to other regions, like south-east 

Asia. Citizen security is thus also a term that can be operationalised for policy building and 

programme formation. Arriagada and Godoy (2000), for example, note that policies in this 

frame have the potential to generate new, more integral approaches for greater citizen 

security beyond the typical control and repression tools. Policies developed under this 

theory framework would, they propose, lead to improved results in addressing violence and 

delinquency. In particular, after positioning violence and delinquency as ómulti -

dimensional phenomenaô they note that óthere is a growing recognition of the need to carry 

out multidimensional programmes combining both control and preventive measuresô (Ibid., 

p. 123). Rivera Vélez (2008) argues that citizen security has expanded beyond narrow 

security institution or specific government entities to join a deliberative field comprised of 

a diversity of social and institutional actors so that politics, economics, and governance 

issues are acknowledged for their inherent security risks, complex relationships, and both 

domestic and international impacts.   

Goldstein (2015) observes that this language has been adopted not only by scholars and 

policy officials but by average citizens as a means to identify their own rights and inform 

their struggle for the guarantee of those rights under a democratic rule of law. However, 

the term has also become significantly associated with policing within these states in a 

neoliberal turn on the interpretation of a narrow set of responsibilities of the state. 

Goldstein observes that barrio residents have used this language to challenge the state to do 

more in the basic provisioning of security (Ibid.). However, citizens also may take this one 

step further: óthe perceived need to create citizen security seems to authorize people to take 

often violent measures to deal with crime in their neighbourhoodsô (Ibid.). Strangely, 

citizen security as an active concept may create more violent actors in an effort to 

implement security against the specific perpetrators framed by the term. An emphasis on 

rights, responsibilities, and laws in this approach to citizen security preferences security 

solutions to a defined set of issues, of which óthe criminalô becomes a primary source of 

risk. Goldstein notes that extrapolation on this approach also allows the state leeway to 

operate in spaces of exception in order to create the demanded law and order (Ibid.). 

Ultimately, this can create justification for the remilitarisation of policing in which security 
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forces use increasing violence against criminal risks (Ibid.). What was a term that emerged 

out of the desire to reference the individual and shore up the democratic rights and 

responsibilities of citizens within a state may prove to be a useful tool for increasingly 

hard-line policies. Indeed, the Latin American creation of a citizen security construct may 

lie at the heart of why these states are able to apply both hard-line operations and 

prevention programming as simultaneous endeavours.  

Perverse state formation and violent pluralities 

This violent space created by citizen security falls within Pearceôs ideas of perverse state 

formation where the democratic state builds its authority through the provision of specific 

types of security (Pearce, 2010). Similar to Goldsteinôs interpretation of citizen security 

which presents the constructed violent threat of criminals as a primary security risk, Pearce 

finds that categories of individuals within the state fall outside the rights and 

responsibilities accorded to citizens to become non-citizens and justifiable if not legitimate 

targets of abuse (Goldstein, 2015; Pearce, 2010). Arias and Goldstein (2010) challenge the 

relationship of crime, violence, and democracy, arguing that violent pluralism óhelps us 

develop a fuller conception of what relationships civil society and violent actors maintain 

to one another and to different elements of the stateô (Arias & Goldstein, 2010, p. L494). 

Rather than a failure of the rule of law to which the state is supposed to respond, the 

violence enacted in public spaces may be an evolution from the cultural adoption of citizen 

security concepts. In this approach, Pearceôs non-citizens may still be considered citizens 

but they have different rights in a society that has a growing ótolerance for privatised 

violenceô (Ibid., p. L606). It is precisely these relationships that raise questions on the 

governance practices that unite these polity members. 

As this section demonstrates, the evolution of violence and security in Latin America is 

intimately linked with situated conceptions on the nature of the state and its 

responsibilities. A post conflict peace-building enterprise initiated the broadening of 

security definitions in the name of rights leading to the development of a democratic 

security uniquely Latin American (Tickner, 2015; Tickner & Herz, 2012). At the same 

time, the emerging concept of citizen security appears to be a product of this understanding 

of democratic responsibility, becoming a conceptual framework, security measurement 

tool, protest platform, and response structure. As Goldstein concludes, it has further been 

culturally adopted as óa language for thinking and talking about securityô (Goldstein, 

2015). Human security has never enjoyed the same level of engagement and remains 
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perhaps too nebulous to be of use in a region where security theory is distinctively 

practical and seeks to solve policy problems (Tickner & Herz, 2012). However, citizen 

security as a governance mechanism also opens the door to specific manners of operations 

and policy directions. Indeed, it may provide the justifications for specifically un-

democratic acts in the name of security governance. It is to issues of governance that this 

chapter now turns. 

2.3 From Government to Governance Hybridity 
Citizen security expands the issues typically considered to be security threats within a 

conceptual framework of transgression against the rights of citizens. Diverse actors 

negotiate what constitutes those rights, who supplies the security to confront those 

transgressions, and what form those actions will take. However, how are these actors and 

the spaces they have created actually governed? What do these concepts of security and 

responsibility mean for policy? This section begins by introducing the government ï 

governance continuum. It then discusses governance in multi-level and multi-lateral 

contexts followed by an examination of governance scholarship for Latin America. 

Building on the concepts of citizen security in the previous section, the governance 

discussion concludes with observations on the importance of scale and space in the 

analysis of violence, security, and governance.  

It has become widely accepted that internal and external dimensions of security are 

inextricably intertwined between cities, states, regions and, to some extent, globally. How 

the governance of this security reality occurs in practice remains nebulous. Where 

government was once a narrowly specified assembly of activities with a set of authorised 

participants and privileged interests, the flexibilisation of institutional structures has 

allowed for the notion that the state is only one actor among many operating to provide 

security, conflict organisation, and social services (Boege, et al., 2009). Governance no 

longer represents just a synonym of government and little more than its basic definition as 

óa new process of governingô (Rhodes, 1996). In its place, Hufty proposes that  

[G]overnance does not presuppose vertical authority and regulatory 

power as the concept of ñpolitical systemò and the traditional idea 

of ñpoliticsò do. It refers to formal and informal, vertical and 

horizontal processes, with no a priori preference. (Hufty, 2011, p. 

405) 
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Despite the variety of meanings applied to the term ógovernanceô (Rhodes, 1996), the 

óbaselineô term makes reference to the ódevelopment of governing styles in which 

boundaries between and within public and private sectors have become blurredô (Stoker, 

1998, p. 17). The first point of discussion is theory which addresses the necessary features 

that separate it from other conceptualisations. A second aspect to governance is analytical 

in how governance frameworks are recognised in a manner which confirms their existence. 

Are they constructed for purpose or do they emerge organically for specific issues and 

withdraw when those needs are met? Finally, there exists the normative aspect to the term 

which imbues judgement as to whether a particular governance approach is desirable, 

relevant, or significant (Piattoni, 2010). The governance concept became a framework for 

security studies analysis in this research to analyse the spaces important to security 

practice. 

Mainstream realist and liberal approaches tend to deal best in known entities of 

governments or states and the international as represented by IO which limits their abilities 

to deal with the non-traditional security threats that comprise this thesisô case studies. 

Hybrid and multi-lateral forms of governance allow greater flexibility and also provide 

analysis of practical applications which are not always a priority in the more traditional 

branches. Regional governance, like the international, is competent with its analysis of 

state systems and sovereignty (Oelsner, 2009). As is typical of governance literatures, 

however, regional governance places the state as only one of a range of actors which 

include civil society, regional and supranational organisations, NGOs, and private business 

interests (Grugel, 2005; Phillips, 2001; Oelsner, 2009). In order to properly consider the 

range of individual actors in addition to the entities contributing to security governance in 

Central America, social contestation-sensitive theories also need to be included here. 

Traditional realist, liberal, and constructivist labels tend to minimize these considerations. 

Thus, neo-Gramscian and poststructuralist approaches round out governance theories by 

presenting interests competition, ideological clashes, and relationship dynamics as they 

affect the óuneven, unstable and contradictory nature of governance outcomesô (Hameiri & 

Jones, 2015, p. L.412). Ultimately, none of these sub-sections of global governance quite 

address the complex formal actor interactions observed whilst researching this thesis in El 

Salvador. The manner of operation and contestation perceived was neither as fluid nor 

haphazard as poststructuralists sketch and neo-Gramscian theory is more organised and 

coherent than the diversity of entities working on the plethora of initiatives allow. 
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Power dynamics can never be underestimated in the study of governance but whom or 

what wields that power is hotly disputed. Realist scholar Sterling-Folker is decisive in his 

pronouncement that óglobal governance will always be produced by the choices and 

actions oférelatively powerful groupsô (Sterling-Folker, 2005, p. 23). Groups in this case 

are more likely to be states because other entities are considered to lack authority and 

thereby lack power, rendering international cooperation improbable. Realist scholar 

Morgenthau illustrates the perspective in broad strokes: IO are mechanisms to be 

influenced and directed by states without changing the basic character of the international 

system (Morgenthau, 1967 as discussed in Karns & Mingst, 2010, p. 46). Hameiri and 

Jones observe that realists ignore how different entities within the state ómay have, and 

pursue, different interestsô (Hameiri & Jones, 2015, p. L.866). In contrast, liberal global 

governance scholars argue that cooperation is entirely possible because, whilst power 

matters, the rules and institutions which comprise global governance will provide restraint; 

entities will learn from these interactions and modify their behaviour accordingly (Abbott 

& Snidal, 2009; Karns & Mingst, 2010; Tavares, 2010). A key difference from the realists 

is that undercurrents of domestic politics and vested interest may be essential for 

successful negotiation in international agreements (Linos, 2007). Neoliberalists like 

Keohane (1986) argue that cooperation is in the best interests of individual states and that 

these relationships become more productive over the long-term with regular interactions. 

Still, neoliberals tend to treat the public as a whole or as divided between those who seek 

to disrupt the system and the rest. 

The international regime framework also falls within the greater liberal theory and their 

examination of issue areas where regimes have not developed is illustrative for two 

reasons. First, regimes are perceived as deliberate constructions intended to remove 

specific issues by creating óshared expectations about appropriate behaviorô (Hasenclever, 

et al., 2000, p. 3). However, the issue of studying where regimes did not arise indicates a 

lack of sensitivity to the region or topic specific regimes developed in a manner or with a 

structure outside of those conceived in core states. Furthermore, the focus on IO and 

institutions created in a formal capacity tends to limit analysis of state transformation in 

response to changing issues and climate demands. Constructivists acknowledge the 

socially constructed nature of state interests and the accompanying potential for state 

transformation through changing ideas and ideologies of individuals (Adler & Greve, 

2009; Barnett & Finnemore, 2004; Keck & Sikkink, 1998). Norm changes, as instigated by 

activist individuals can successfully bring about change to an international issue and trench 
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a new manner of approach whether that is legislation, regulations, or behaviours. 

Institutions remain important in so far as they are the formal locus for the agreed-upon 

norms. Multilateralism is particularly important to this theory and underwrites support for 

contested actions like humanitarian interventions (Finnemore, 2003). Whilst constructivist 

theory is helpful to the overall argument in this thesis, in its acceptance of new forms of 

governance and the importance it places on the influence of individuals in international 

norms negotiations, it is not able to help illuminate inconsistency in results among issues 

acceptance. Hameiri and Jones correctly argue that issues framing and the empowerment 

of experts must be situated within the greater power and resource structure of the 

international (Hameiri & Jones, 2015). Karns and Mingst add their concerns that, if 

individuals and experts hold the stated influence with IO or a state, the relationship could 

equally be pursued in a negative manner and contrary to the requests of their constituents 

(Karns & Mingst, 2010, p. 52). Thus, Neo-Gramscian and poststructuralist approaches to 

governance are more useful to empirical studies like this one. 

Multiple references have already been made throughout this chapter to the idea of scale as 

a framing reference for interested entity interactions and governance mechanisms for 

security. Scale becomes especially important when referring to new forms of security risk 

or non-traditional security threats which likely expand beyond the bounds of the state 

(Hameiri & Jones, 2015); transnational criminal trafficking of contraband or persons, for 

example. Violence and crime may have nodes of expression that are at once both urban and 

trans-boundary. Furthermore, the multi-actor processes may address non-state actors 

causing governance issues through norms violation but may also include solutions from 

non-state actors as co-regulators or as executing implementation strategies (Jakobi & Wolf, 

2013b). In Latin America, attempts to include non-state actors in the process of non-

traditional security solutioning has realised a small but notable shift away from advocacy-

led action into professional agencies paid to implement regulations, policies, or other 

strategies in what was once a typical government realm. This is not to say that non-state 

actors do not play a role in traditional security activities but rather that these roles have 

evolved. Jakobi and Wolf observe that previously non-state actors are likely to be brought 

in by fragile states where ógovernmental activity is weak, ineffective, or non-existentô to 

compensate for a particular weakness (Ibid., p. 263). In emerging fields of security, non-

state actors are more likely to be an integral part of the process where óstate activity alone 

would not be effectiveô (Ibid.). As such, not only are we looking at a rescaling of various 

parts of state governance operations but the creation of new spaces which consider 
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delegation a constructive tool rather than a resort measure. At the same time, non-state 

actor delegation has its own set of weaknesses, not least those of long-term commitment 

concerns, limited responsibility to the citizen population, and potential operations overlap.  

Although both globalisation and regional security literatures have expanded the 

understanding of multilateralism to include non-state actors, they generally remain 

horizontal in their analysis and do not include sub-national or urban entities. Sperling 

observes that state responses to a range of challenges, both domestic and international, will 

have an impact on global governance cooperation (Sperling, 2013). However, Fel²cioôs 

description of security governance as moving beyond the traditional security issues to 

ógovernance in a network that includes the different actors engaged in securityô is a 

descriptive definition which does not elaborate on the action that draws these actors 

together (Felício, 2007, p. 55 quoted in Lucarelli et al., 2013, p. 2). Lucarelli et al. observe 

that because a single sense of security governance no longer exists in practice, multilateral 

security governance illustrates the need for fluidity among different actors at various levels 

according to the demands of a specific security topic:  

This implies not only a multilevel approach, but also a recognition 

that multilateralism involves the coordinated management and 

regulation of security issues by different kinds of non-state actors, 

such as global and regional organizations or non-governmental 

actors, that operate alongside state actors. (Lucarelli, et al., 2013) 

Although non-state and non-governmental actors feature, power dynamics and competing 

ideologies embodied in individual power interactions are neglected; in this light, 

multilateralism remains more a system or set of process structures. In a liberalist sense, 

multilateralism or transgovernmental networks acknowledge internal state normative 

changes as a function of these operations but place this in a context of interdependence and 

unaccountable expert networks without considering the political implications (Hameiri & 

Jones, 2015; Kennedy, 2005). Even in Smillieôs analysis of human security in multilateral 

security governance, whilst addressing the óactual lives of ordinary peopleô, new 

multilateralisms focus on actor diversity as entities and not individual potential for 

changing the nature of the interactions (Smillie, 2006, p. 11). In answering queries as to 

whether actor individuals actively contribute to the production of governance or whether it 

is something that emerges as unintended consequences (Britz & Ojanen, 2009), 
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multilateralism falls short on both the breadth of potential sources for contributing actors 

and sociological/power dynamics as contributing variables. 

Regional governance theories are sometimes included in multilateralism and have become 

increasingly common in conjunction with global and security governance theories in the 

post-Cold War period (MacFarlane, 2014). Others position regionalism as a kind of 

ódecentred globalismô (Buzan, 2011) or as óregional worldsô (Acharya, 2014). In Ulrich 

Beckôs terms, ódeboundedô risks, or in the more common ónon-traditional securityô, there 

are threats which are unable to be contained by traditional, territorial boundaries and so 

must be dealt with either on different levels or within different socio-political spheres ï 

which may contain a great diversity of actors (Herz, 2014). Regions in this concept are a 

geographical frame of reference beyond the nation-state formed as a social space for 

óinteractions that generate governanceô but they are also inherently state-led enterprises in 

a wider process involving both state and non-state actors with óseveral locations for 

authorityô (Ibid., p. 237). It is this multiplicity of actors that brings regional governance 

into the realm of multi-level or multi-layered governance. On the one hand, regional 

governance theory ï including multilateralism to an extent ï has grown as scholars discuss 

the erosion of the concept of sovereignty and see it as a limit on sovereign authority 

through policy and other governing mechanisms. At the same time, regional governance 

has been theorised as a mechanism whereby global governance institutions and core states 

can contribute to governance changes of a, usually, peripheral geographic collection of 

states. Conversely, states included in those regional governance bodies on the global 

periphery may use a regional governing body to leverage power to promote aligned 

interests globally to give them more political heft (Acharya, 2011). Therefore, the latter 

theory allows the collective to manage some interactions with externalities as well as 

structure issues-specific relations within the region (Nolte, 2014). Regions are also porous 

social entities which fluctuate in their official membership depending on national political 

will and bilateral conflicts between members (Weiffen, et al., 2013).  

In Latin America, scholars have questioned whether, in the post-Cold War period, a 

proliferation of overlapping regional organisations, some of which deal only with security 

issues, is still evolving and strengthening security governance in a hybrid approach 

(Sanahuja, 2010) or whether fragmentation and hemispheric disintegration will result 

(Malamud & Gardini, 2012). In support of the first proposal, Riggirozzi and Tussie argue 

that óregional governance is currently the result of a mosaic where different regional 

policies, regional identities and regional forms of cooperation and competition are 
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transforming the cartography itselfô (Riggirozzi & Tussie, 2012, p. 10). Both Malamud and 

Gardini (2012) and Comini and Frenkel (2014) perceive more problems and potential for 

hemispheric disjuncture in the multiple overlapping memberships enjoyed by various Latin 

American states. Regionalism is discussed not only in terms of cooperation or governance 

architectures but in terms of integration. In Central America, integration ideals are written 

into national constitutions as an idea for which to strive in what Caballero identifies as the 

Central American óbinary identityô [é]: 

a national and regional identity in which the latter is activated once 

national problems cannot be dealt with domestically [éwhere] the 

inability of a country to find solutions to an issue at the national 

level may trigger the regional identity and thus lead it to search for 

answers at the bilateral or regional level. (Caballero, 2009, p. 56) 

In other words, integration becomes feasible where the situation of crime, violence, and 

security necessitates joint action in the face of individual state weakness or impotence. 

However, in practice, regional activities take on a more functional, collaborative role 

through ad hoc consensus between elites (Malamud, 2002) and bilateral agreements 

between states (Grugel, 2004) but which avoid long-term binding agreements. Discussions 

of new regionalism, which took place in the late 1990s and early 2000s (Grugel, et al., 

1999; Wyatt-Walter, 1995), considered integration óas a state strategy designed to 

minimize risks in the uncertain conditions of economic globalization by promoting 

activities at the meso-level of the regionô (Grugel, 2004, p. 605). 

Approaching this idea from a slightly alternative angle, Caballero (2009) argues that 

individual Central American states will turn to regional integration and the potential 

strengths therein as a means of last resort. However, Nolte questions whether too much 

emphasis is being placed on the spectrum bookended by regional integration and regional 

cooperation within regional governance theories and instead proposes that new concept 

alternatives may be required to address something more structured than cooperation but 

less binding than full regional integration; Nolte proposes regional governance 

(ógobernanza regionalô) as the best fit (Nolte, 2014). Clearly defined,  

regional governance refers to international 

institutions/organizations and normative/ideational constructs as 

well as to the process that creates these institutions and norms. 

Regional governance is essentially, but not exclusively, based on 
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intergovernmental regional organizations. It is not restricted to a 

single organization but refers to the set of relevant regional 

organizations and their interaction patterns. (Nolte, 2014, p. 7) 

As such, Latin American forms of regional governance do not clearly map onto European 

Union structures as structural transfer or copied architecture but reflect an independent 

trajectory where a proliferation of cooperative and competing regional institutions may 

continue political dialogue even in the face of divisions and competition (Ibid.). Regional 

governance debates are also framed within security governance discussions.  

2.4 Operationalising Security Governance 

At first glance, multi-level governance appears to be the vertical edition of multilateralism, 

concentrated on analysing policy- and decision-making strategies across different tiers of 

government. On the one hand, this analysis structure aids in discussing óinternal and 

external dimensions [éwhich] have become inextricably linkedô (Schroeder, 2011, p. 1). 

On the other, the term is deceptively simple and covers a multitude of agendas and levels 

of characterisations. In giving multi-level governance definition and variables through 

which it can be identified, the theory also poses questions as to its relevance and 

significance ultimately parsing potential state transformations (Piattoni, 2010). Typically 

accepted forms of state transformation through multi-level governance mechanisms 

include aspects of ópolitical mobilization, authoritative decision-making, and institutional 

articulationô and take into account politics, policy, and operational dimensions (Ibid., pp. 

8-9). Thus, not only are the decision-making powers of institutions influenced by experts 

or advocates taken into account as in multilateralism, but the three óconceptual planesô are 

analysed in relation to each other (Ibid.). This results in not only a top-down theory but one 

which incorporates below-up analyses as well as those from within the existing system. 

Issues of coordination, issue-steering, and both institutional and democratic accountability 

are raised as governance in practice. Although the national government retains ultimate 

responsibility for policy, each actor brings their own set of interests, networks, and 

ideologies or discourse-framing to the process (see Figure 1 below). 
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Figure 2-1: Overlapping and competing challenges and issues in multi-level governance (Adapted 

from: Smith, 2006, p. 11) 

 

The above diagram is a schematic framework of variables influencing issues-specific 

multi-level interactions. Not only does it illustrate that the challenges of diverse actor goals 

and mobilisation interact with operational coordination and issues-development 

frameworks, it also attempts to place these interactions in a multi-level structure where 

issues interactions take place on multiple levels with a plethora of actors simultaneously 

along with the potential for overlap. These structures are not always organised nor 

formalised and so, as Flemes and Radseck argue for security governance in Latin America, 

these structures are ócharacterised by a higher degree of fragmentation and complexityô 

today than during the Cold War (Flemes & Radseck, 2012, p. 6). Thereby, they include 

both inter-governmental and inter-entity interactions and relationships where municipal 

authorities have the potential to engage with supranational or IO for direct coordination on 

specific topics (Peters & Pierre, 2002). Furthermore, Marks argued that there was a distinct 

lack of attention to óflesh and bloodô actors, thus proposing the necessary addition of óreal 

lifeô through visions, goals, passions, and interests as a third paradigm óautonomous 

explanatory forceô in multi-level governance (Marks, 1992; 1993; 1996 discussed in 
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Piattoni, 2010, pp. 17-18). Hooghe focused specifically on multi-level structuring as a 

means for considering regional mobilisations (Hooghe, 1995). Elsewhere, these forces 

have been described as the óopen method of coordinationô where research and innovation 

for policies can be conducted through óan informal organisational framework for mutual 

policy learningô (Boerzel & Risse, 2001; Kaiser & Prange, 2004) or as a form of policy 

transfer (Radaelli, 2000).  

In many European cases, multi-level governance has not been found to significantly 

challenge the overall pre-eminence of the central state authority even as sub-national 

entities actively join and contribute to a multi-level polity (Scherpereel, 2007). However, 

multi-level governance efficiencies remain questionable and many policy results are non-

binding and so, in the European case at least, its strengths remain greatest when applied to 

the definition of targets or as a basis for policy learning and transfer (Kaiser & Prange, 

2003). A particular benefit of multi-level governance theory is its perspective on polity 

structuring which, taking its basis in cohesion theory also spans different levels of analysis 

with the frustrating result that numerous literatures spanning governance, state 

transformation, international relations, and policy-making need to be included in this 

analysis (Piattoni, 2010, pp. 22-23). In particular, state transformation or restructuring as 

developed by Hooghe and Marks (2001; 2002) and Hameiri and Jones (2015) attempted to 

define new spaces within intergovernmental relations. In summary, multi-level governance 

takes place on several plains. It is an analysis of the theoretical mechanisms of governance: 

óa diverse set of arrangements, a panoply of systems of coordination and negotiation 

among formally independent but functionally interdependent entities that stand in complex 

relations to one anotherô (Piattoni, 2010, p. 26). At the same time, its analysis must also be 

multi-levelled because the very interactions exhibited by multi-level governance raise 

different types of questions about ópolitics, policy and polityô (Ibid.).   

Multi -level governance has also proved capable of examining state-society or public-

private relations within a regional context, most typically the EU, as a ócomposite polityô 

(te Brake, 1997). Tarrow draws connections between the multi-level EU interactions of 

state-society relations with early modern Europe where leagues of cities or city states saw 

jurisdictional overlap with political and ecclesiastical institutions but where ordinary 

people could occasionally óexercise influence over their fateô (Tarrow, 2001, p. 242). As 

such, óregional governments, political parties, and even social movements are reaching 

across territories to increase their leverage against both national states and supranational 

authoritiesô (Ibid., p. 243).  It will fall to the empirical chapters in this thesis to provide 
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analysis on, (1) whether and in what manner multiple levels of government are 

simultaneously involved in security policy development; (2) to what extent non-

governmental actors both civil and private are included at different governmental levels 

and whether their contributions are given greater weight at one level or another; and, (3) 

whether these processes noticeably impact the outcomes (after Piattoni, 2010, pp. 83-85). 

Multilateralism, regional governance theories, and multi-level theories overlap in their 

attempts to conceptualise governance architectures involving a broad range of actors. Each 

body of literature attempts to make sense of a specific political space as coordinated 

solutions are sought for specific issues. As has been demonstrated, each has its own 

approach to the analysis of contributing entities but it is the multi-level governance 

theories which expand on the social-power dynamics in a manner which will be 

particularly illustrative for the empirical chapters of this thesis. The role of regional 

organisations in multilateral and multi-level structures also has particular consequences for 

a Latin American, and Central American, security agenda and so it is to security 

governance that this discussion now turns. 

2.4.1 Security governance 

Security governance, building on the changes of processes, conditions and methods of 

governance, is a concept but also a tool for analysis and understanding the policy 

developed within and across specific socio-geographic spaces or governance structures. 

Within security governance, as in almost all governance theories, it is immediately obvious 

that it has been developed, on the whole, for the European Union and the trans-Atlantic 

community. Chanona (2011) opens by stating that he is óadopting the regional security 

governance model [é] for the study of the European Unionô for his work on the 

Organization of American States (OAS); many others have done the same, exporting EU-

style theories and mechanisms into other regional contexts (Hameiri & Jones, 2015). Some 

scholars have gone so far to declare the EU as an óideal caseô for security governance 

theory (Kirchner & Sperling, 2007b; Wagnsson, et al., 2009; Schroeder, 2011). Thus, the 

field is both complicated and limited in the richness of its theory by its EU-style 

governance framework; explaining this further, Hameiri and Jones note: ówhen looking for 

security governance elsewhere, the absence of EU-style multilateralism is taken to indicate 

an absence of security governanceô (2015, p. L.731). Other scholars posit that security 

governance is not a full-fledged body of theory in and of itself but rather a óheuristic 

deviceô with core characteristics as well as numerous contributing structures or variables 

that can be highlighted or minimised as required (Kirchner & Sperling, 2007b). 

Nonetheless, the field is useful for its engagement with and challenging of the nation-state 
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and associated top-down military security. Security governance allows for greater 

engagement with and framing of the numerous mechanisms which may once have been 

exceptional measures but now figure regularly in a multi-lateral security environment. 

First, security governance challenges realist and liberal perspectives on security 

management in the global arena (Bevir & Hall, 2013). Like other forms of governance 

theory, it expands the circle of actors included for consideration in security discussions and 

also examines the informal and flexible working structures (Ibid.). Security theory allows 

for spheres of domestic security including governments and non-government actors to be 

considered in conjunction with the international sphere and its linkages with NGOs, 

international institutions, epistemic communities, and others (Krahmann, 2003). The 

literature includes dynamics of security policy development and sketches relationships 

between different actors and forums. In a world where the concept of human security and 

universal norms were growing in acceptance, security governance emerged as a sort of 

ócommon purposeô or a ónormative consensusô to which a universal good could appeal 

(Barnett & Duvall, 2005). From the inside, whereas security policy was the work and 

responsibility of governments, security governance is often used to point at the 

shortcomings of the nation-state, at frail, fragile, or failing states which require other 

sources of authority - usually outside itself - in order to maintain security, and at 

transnational risks too large for the state alone. Globally, security is no longer just security 

studies or international relations; it combines with social science undertakings and includes 

public administration theories and policy development theories in a move towards state 

transformation theories. Thus it remains flexible enough to allow for both governance 

without government but also governance by governments in overlapping contexts (Zuern, 

1998). Thus, within the security governance literature, security is not only contested as a 

concept but the manner in which security is provided and created has been increasingly 

diverse. 

Security governance rose to prominence in the face of increasingly varied security policy 

literature as expanding security issues challenged states as the primary providers of 

security both domestically and in the global realm. It has been explored in both 

globalisation and cosmopolitan theories since the end of the Cold War and particularly 

within responses to perceived growing interdependence of international systems. 

Multilateralism found security governance to be a useful tool in approaching the security 

portion of various inter-cooperative agencies whilst regional, multi-level governance 

literatures added security to the number of issues addressed across vertical networks in an 
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óenforced cosmopolitanismô (Beck, 2006; Kohler-Koch & Rittberger, 2006). In particular, 

it has highlighted the fragmented approaches to security taken within the EU and in other 

security communities around the world (Adler & Greve, 2009). Constructivists and 

poststructuralists stress the social meanings and discursive construction of security threats, 

as in securitisation theory, that provides the structure to security threat perceptions and 

resulting policy responses in a manner which rejects the óapolitical, neutral description of 

an objective reality óñout thereòô (Ehrhart, et al., 2014b, p. 150). However, Ehrhart et al. 

(2014b) argue that this accepted approach to security governance has been too functional 

in its mapping of security arrangements, discussing actors and their contributions without 

identifying its essential characteristics. Instead, they reframe security governance as óa 

critical toolô which allows scholars to better understand the practices of security provision.  

A significant observation is that the majority of security governance literature attempts to 

engage in problem-solving rather than critical analysis; the mapping of trends to respond to 

non-traditional security threats rather than the analysis of its characteristics ï its 

prerequisites, structures, and consequences (Ehrhart, et al., 2014b). As one example of this 

security governance as a critical tool, Adler and Greve (2009) take the theoretical 

constructs of óbalance of powerô and ósecurity communityô and focus on their mechanisms 

as structures in regional security governance; they examine the consequences of overlap 

between the two. They explain their rationale as such: óby focusing on the overlap of 

different kinds of security governance systems, and the practices that go with them, we 

may be able to get a better idea of the structural determinants of security policiesô (Adler & 

Greve, 2009, p. 62). Out of this, states and non-state actors together have begun to 

construct new practices, both formal and informal, and fragment into ócoalitions of the 

willingô for participation in institutions as well as the formation and adoption of particular 

policies or strategies.  

The ónew security governanceô as termed by Bevir and Hall (2013) is evidenced by the 

changing roles and functions of key security institutions (structure, consequences). 

Additionally, it is evidenced by the changing responsibility divisions between public and 

private actors, networks which now work in conjunction óto build policy coordination 

through persuasion and norm-settingô (Ibid., p. 27). Bevir and Hall argue that the theory 

has expanded beyond the typical EU focus to become global in its scholarly focus, 

acknowledging the strategic partnerships and informal networks at play in diverse regions. 

However, by expanding security governance literature particular concerns arise over 

democratic responsibility and accountability to the citizens and other residents in the 
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geographic or conceptual area for which the governance is responsible. Like other 

literatures on governance, an immediate concern in this section is affording too much 

responsibility and decision-making power to non-democratic entities, expert networks, or 

private entities. Some theorists note with concern the trend towards security governance, 

even those including multiple level networked interactions beyond multilateralism, because 

of the perceived reduced influence. Indeed Lea and Stenson (2007) argue that these state-

responsibility reductions have been associated with the rise of non-traditional governance 

powers ófrom belowô including the appropriation of state security functions by non-norm 

conforming entities like criminals, gangs, and other terror-style operatives. In this way, 

security governance is not democratised influence but rather óstate displacementô; the 

participation of non-state actors is seen as a weakness rather than with the typical 

assumption of strength in approach diversity. Thus, the óassurance, prevention, protection 

and compellenceô positives are balanced with concerns over democratic deficit, limited or 

negative efficiency, and non-norm conforming influences. However, despite the concerns 

of non-norm conforming entities with óbottom-upô influence, most of such frameworks are 

considered positive for their multi-conceptual perspective that allows for issues-specific 

concerns to be addressed and are particularly endorsed by the EU who sees the inclusion of 

a broad range of society-based actors as a means to diversify implementation and oversight 

mechanisms (Aris & Wenger, 2014; Grugel, 2004). 

This section ends with comments on the problems created by security governance with its 

focus on the regional context. In core scholarship, when diminished state responsibility is 

observed, either through actor diversification (liberalisation of state responsibilities) or 

through state weakness (generally considered the domain of the periphery or non-core 

countries), the typical response of theorists is to look for security governance changes at a 

supranational collaborative level (Risse, 2011). Sub-state entities and actors are generally 

considered only in as much as they contribute to state-level dialogues or regional bodies. 

Non-state actors are thought to be particularly relied upon in those cases where regional or 

global institutional mechanisms have not yet been fully developed. The exceptions to this 

are where the governance of violence and crime in addition to security is considered. 

Jakobi and Wolf (2013a) discuss these threats and this diverse actor base in terms of 

International Relations ï linking the change to the inclusion of human security concepts ï 

and of domestic security governance through the balance of national and individual 

security threats. In particular, the ability of non-state actors to act as social-service 

providers in spaces of limited state power represents sub-state actor responsibilities in 
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numerous security environment examples. It is through their delineation of non-state actors 

that sub-state or urban security gets a toe hold in the wider field of security governance.  

Herr (2013) examines security governance as it reacts to armed conflicts within the 

territory of a single state. She notes how, in the context of International Humanitarian Law 

and other international laws applicable to armed conflict, the main implementation 

mechanisms are still state-centred. As compliance at the territorial state and local levels 

have almost always been difficult to achieve, Herr proposes that the recognition of armed 

combatants, individuals, and groups in some capacity encourages their compliance and that 

the inclusion of non-governmental actors such as NGOs can sometimes bring about 

compliance through their roles as intermediaries (Ibid.). In introducing two forms of non-

governmental actors ï non-norm conforming combatants who transform into norm-

implementers and norm setting actors who act as intermediaries or even co-regulators in 

the transformation process ï Herr demonstrates just how difficult the conceptualisation of 

non-security actors can be. Within the very small urban security governance literature, 

similar questions are raised as to who authorises security and who should be authorising or 

taking responsibility for security (Froestad & Shearing, 2012). Froestad and Shearing 

(2012) question whether security governance can be established as a local, community-

based enterprise whilst still respecting liberal democratic governance ideals. Indeed, much 

of their questioning challenges the premise that citizens can be ólegitimately engaged in 

their own security governance independently of state agencies such as the policeô (Ibid., p. 

4). For private security, the answer is yes, with Abrahamsen and Williams stating that 

ócities are prime sites for the emergence of new forms of security governance that span the 

global-local and public-private dividesô (Abrahamsen & Williams, 2011, p. 174). Yet they 

observe that similarly classed security actors can have very different effects in different 

locations, complicating the analysis of multi-actor security governance in their urban case 

studies. Security governance literature engages widely with multi-actor, multi-level 

structures with the majority focused on regional and global efforts to include non-

government actors. Local urban security governance scholars add a focus on knowledge 

and capacity of non-governmental actors emphasising innovative initiatives which contain 

great potential for failure but also for transformative change at the local level. Bringing 

these two bodies of literature together will allow for questions of democratic oversight as 

well as for the potential contributions of local security governance models to national and 

regional policy development to be considered.   
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2.5 Security Governance through Hybridity and State 

Transformation 

Having introduced citizen security as a central concept for understanding the context of 

security governance in Latin America, this chapter now turns to pose questions of what 

does citizen security ï security governance look like in the context of policy making 

practice? The contributors to security governance are diverse and óviolently pluralô ranging 

from traditional state actors, civil society representatives, citizens including non-norm 

individuals from gangs and organised crime, to international organisation representatives 

and foreign governments (Arias & Goldstein, 2010). The spaces in which security 

governance are plotted are contested by those actors in the appropriate scale at which they 

are managed from the contextualised local to a broad regional strategy (Hameiri & Jones, 

2015). What emerges as security policy is a product of those spaces of contestation. From 

one perspective, this process necessarily takes place when state institutions lack the 

capacity to maintain a full monopoly of violence and its management. óFragilityô or 

ófailingô are typical terms used in this case to reference the inability of a government to 

respond, provide social support, and control violence (Brinkerhoff, 2007; Brinkerhoff & 

Johnson, 2008; Patrick, 2012). However, as Arias and Goldstein (2010) argue, a 

reorientation in approach can liberate discussions from a preponderance of failure 

discourse.  

This section introduces two final theories which can illuminate the security governance 

discussion. First, hybridity allows an analysis to begin from multiple spaces of governance 

simultaneously. Because it represents a framework built from the perspective of the end-

user, it creates a means to combine in-depth research at the local level with a view out to 

national and regional power relations (Luckham & Kirk, 2013, p. 17). Second, a state 

transformation approach (STA) considers the politics of scale where actors contest and 

recreate scales of governance to fit the security problem. This returns to the idea of security 

governance created within a violent plurality, going some way to answer questions about 

the potential development of different types of institutional and non-institutional 

frameworks that may lead to new governance spaces.  

An institution involved in security governance and policy formation in El Salvador, the 

UNDP, describes that countryôs citizen security policy as a series of negotiated 

interventions: 
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The set of public interventions brought to fruition by different state 

(national, regional or local) and social actors to confront and 

resolve the risks and threats, concrete or foreseeable, of a violent 

and/or criminal character that injures the rights and liberties of the 

person in a particular space. (Smutt & Carsana, 2012, pp. 18-19) 

First, the above quote confirms Goldsteinôs argument that citizen security has shown óa 

marked regression to older authoritarian conceptionsô (Goldstein, 2015). Yet, it also 

highlights the tensions found in hybrid political orders (HPO) that arise where diverse 

actors negotiate a set of agreed-upon policies rather see them implemented in a top-down 

fashion. On the one hand, this definition fits well with Luckham and Kirkôs hybrid 

framework. It brings together development and security in a manner which highlights the 

contested nature of the stateôs monopoly of violence where ódiverse state and non-state 

security actors coexist, collaborate or competeô (Luckham & Kirk, 2013, p. 1). This 

framework lens particularly focused the consideration of end-users in the national/global 

equation where they critique concepts of human and citizen security for struggling óto 

capture securityôs contextually contingent meanings in fluid and complex multi-levelled 

regional, national and local contextsô; an activity that cannot be separated from the exercise 

of political power (Ibid., pp. 3; 6). Security, the governance of which is intrinsically multi-

levelled, becomes deeply linked with rights, entitlements, responsibilities, and obligations. 

Therefore, a state hybridity framework is less likely to resort to references of fragility, 

weakness, or failure and less likely to see security governance structures as a one-way 

process (Call, 2008). The focus of HPO theories on the state-sharing of authority, 

legitimacy, and capacity with other entities challenge governance as óa collection of 

loosely coordinated and constantly changing processesô (Luckham & Kirk, 2013, p. 8). 

Hybrid governance frameworks suffer from both security mismatches and a potential to 

overlook state powers in favour of negotiable governance arrangements. Meagher argues 

that hybrid frameworks may fall into the trap of celebrating chaotic fragmented governance 

(Meagher, 2012) while Goodfellow and Lindemann claim that many perceived hybrids 

may fit better with the description of óinstitutional multiplicityô (Goodfellow & 

Lindemann, 2013). The scholarship has also favoured African empirical cases for its 

development with a distinct focus on traditional authority structures to complete hybrid 

structures which have limited resonance in state-centric regions like Latin America (Boege, 

et al., 2009; Boege, et al., 2011; Meagher, 2012). For this reason, the state transformation 
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approach (STA), which keeps the state at the fore of transforming policy networks, 

provides a stronger framework for cases such as El Salvador.  

This approach looks at new, post-national governance responses which also go beyond the 

Latin American nation-state case, but which nevertheless provides some useful 

mechanisms for analysis. Specifically, they consider the ópolitics of scaleô where 

government and non-government entities challenge the appropriate level or scale at which 

a security issue should be considered, addressed, or managed. To do this, entities claim that 

existing structures are inadequate to deal with the evolving security concerns and so 

óconstruct new modes of regulatory governance at other scalesô (Hameiri & Jones, 2015, p. 

L.1278). Significantly, Hameiri and Jones argue that this does not involve shifting 

authority to other levels of government but rather restructuring or rescaling specific 

components of the state to allow for greater integration or collaboration within new spaces 

of governance: 

The scale at which any issue is governed is not natural or pre-given 

but, because it privileges different societal interests and agendas, is 

always contested. (Ibid., p. L.1297) 

The spaces and scales of security governance in these complex security environments of 

traditional and non-traditional security issues are therefore the product of struggles 

between contending or competing entities resulting in state structural transformations. Still, 

national political elites often remain the most visible and readily accessible component 

entities in the design and implementation of security issues.  

The challenge here is to understand how the formal and informal relationships work in the 

scales or spaces created for that purpose. It has been developed here that the HPO lens 

(Luckham & Kirk, 2013) and STA (Hameiri & Jones, 2015) are illuminating components 

in the study of how security is governed in practice. Specifically, they aid in the 

construction of an analysis framework that perceives multiple levels of security 

governance analysis as being ómutually constituted, not merely as separate levels of 

analysisô (Luckham & Kirk, 2013, p. 10). Both provide alternative interpretations of state 

institutions to move away from predisposed terms like ófragileô to alternative 

interpretations of institutions that work outside a privileged western gaze. Instead, they 

focus on the contextualised knowledges and modes of operation that make these spaces 

distinctive. However, both remain problematic with conceptual gaps. Furthermore, both 

approaches are sensitive to the social contestations that drive governance change across 
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multiple scales, allowing for the context to be considered an important variable. In this 

way, these theories compliment the study of citizen security and security governance to 

give form to places, networks, and actors thinking, talking, and living security and what 

that means in the context of a Latin American state.  

2.6 Conclusion 

The preceding theoretical discussion demonstrates that security governance in a Latin 

American context of citizen security employs a violent plurality of actors to frame its 

concepts, its structural forms, and practices. In discussing the connections between the 

conceptualisations of violence and the shifts in thinking on security, it becomes evident 

that these concepts are not solely constructed but are contextualised in a historical political 

reality. In following the broadening of security in the post-Cold War period through citizen 

and human security, the influence of violence on government institutions and public 

perceptions is illuminated. Particularly, the linking of citizens to the myriad of civil 

society, non-state, traditional, and international security actors becomes important in the 

context of institutional reforms. The evolution of violence and security in Latin America 

are intimately linked with situated conceptions on the nature of the state and its 

responsibilities.  

In introducing the concept of governance, this chapter next emphasises the necessity to 

move beyond arguments of institutional weakness or failure to locate the scales and spaces 

where security is governed in practice. The framework of multi-level or multidimensional 

governance as producing multiple spaces where formal actors collaborate to govern 

security outcomes provides the groundwork for later elaborations on hybridity and state 

transformation theories. For the first group of governance theories, the existence of 

multiple levels of interaction or across sectors does not entail that a state government has 

ceded its responsibilities but that it allows other forums for the governance of evolving 

security challenges that require additional input. However, its formality is at odds with the 

sometimes ad hoc reality observed in the Latin American security context. In other 

multidimensional governance theories, the space is created because the state is weak or 

impotent to address its national security threats. Or, finally, non-traditional security threats 

have become a regional or international phenomenon that cannot be address solely by a 

single state.  
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However, Arias & Goldstein (2010) challenge this perception of fragility arguing that 

rather than a government failure, other types of spaces developed, including those with 

non-state violent actors. Most important: due to the contextual nature of institutional 

hybridity and transformation, new contributions are required from the Latin American 

context ï in particular regarding the application of citizen security which remains an 

important Latin American driver. El Salvador presents a unique opportunity for exploration 

both because of its geographical context and because of the policy and programme efforts 

made by the new government to change the traditional approaches to security governance.  

Specific gaps have been identified in the literature including the paucity of security 

governance scholarship addressing how this mechanism functions in practice for multi-

level, multi-lateral formal actor networks within a single country.  

  



Chapter 3 

El Salvadorôs Past with Violence and Security: Following 

an evolution of violence in historical context 
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3.1 Introduction 

This chapter focuses on the history, dynamics of violence and insecurity, and security 

policies introduced prior to the 2009 presidential elections and victory of the FMLN 

candidate Mauricio Funes in El Salvador. It begins with the foundations of political 

violence in El Salvadorôs colonial past leading to a period of dictatorship and, finally, civil 

war that was brought to an UN-negotiated end in 1992. At the turn of the 21st century, the 

security situation had not substantially changed from the immediate post-war period. A 

combination of citizensô demands and political expediency postulated greater public 

security through the targeting and punishment of those responsible for that violence. In 

result, subsequent presidential campaigns focussed on perpetrator framing and promised to 

respond with hard-line Mano Dura policies. From this point, the rise of gangs and their 

political framing or ósecuritisationô as a public threat is brought into relief through an 

analysis on violent government responses between 2003 and 2007. This chapter focuses on 

the origins, constructs, and policies addressing crime, violence, and insecurity that were 

introduced, primarily between 1999 and 2007, as well as the actors and institutions 

involved in those decisions. The aim is to provide a backdrop for the empirical reality, 

cultural constructs, and on-going processes of violence deconstruction upon which the 

actor interactions in later chapters are predicated. 

3.2 Origin Narratives 

Armed violence for El Salvador did not originate in its urban spaces but rather on its small 

countryside holdings and its coffee-growing mountain faces. Its history of conflict emerged 

from a population frustrated by unrealised dreams of development, oligarchic 

manipulation, and periodic military takeovers. This section touches on the early colonial 

period including the 1932 peasant uprising and government-led massacre that followed, La 

Matanza. It then examines popular mobilisation contributing to the outbreak of civil war 

between military-government forces and those coalescing opposition coalitions eventually 

forming the Farabundo Martí National Liberation Front (FMLN). It concludes with the 

negotiated Peace Accords in 1992 which led to a violent peace. What it represents is an 

historical basis for the state struggle to monopolise the legitimate use of force during the 

early post-colonial state formation processes of the nineteenth and twentieth centuries 

(Centeno, 2002; Koonings & Kruijt, 1999; Oszlak, 1981). The result is a context of long-

term conflict driven by the ósystematic exclusion of the ñmasses, castes, and classesòô 
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(Kruijt & Koonings, 1999, p. 6). It is a basis for the origins of violence in history replicated 

over generations and with a continuous pattern to the present. 

In 1856, El Salvadorôs elite used their control of the government to force mestizo and 

indigenous communal farmers off the mountains through strategic legislation. Those 

farming communities that had been able to resist the initial push were later removed 

outright in the early 1880s through even stronger legislation that outlawed communal 

holdings (Booth et al., 2015, p. 138). Booth et al. quote the 1929 La Patria editor in 

describing the evolving power associated with coffee cultivation: óñThe conquest of 

territory by the coffee industry is alarming. Itéis now descending into the valleys 

displacing maize, rice and beans. It is extended like the conquistador, spreading hunger and 

misery, reducing former proprietors to the worst conditionsðwoe to those who sell!òò 

(Ibid.; also see, Montgomery, 1982). Societal relations were dominated by violence. 

Landowners feuded through personal peones or small armies óso that merely personal 

differences were often resolved violentlyô (Holden, 2004, pp. 58-59).  

Vacillating coffee prices and pliable political institutions helped wealthy elites expand 

their controls over production (Pries, 2007). A secondary goal of land privatisation was to 

turn peasants into óproductive, individualistic entrepreneursô according to historian Lauria-

Santiago (discussed in Moodie, 2010, pp. 22-23). In the countryside, the long-term result 

of these privatising strategies was a Marxist-influenced movement demanding land reforms 

more favourable to campesinos or peasants. In urban areas, it created a surge of nationalist 

fervour against colonialist American, British, and Canadian involvement in key industries 

including the energy sector (McFarlane, 1989). Decreasing export demands in the 1930 

Great Depression drove low coffee prices leading producers to cut the already-meagre 

wages of their employees. Rising public frustrations culminated in 1931 with a change in 

government structure from oligarchic government to a military-led institution. The political 

and economic failures paved the way for Augustín Farabundo Martí to lead a peasant 

uprising against the elite.  

La Matanza, the emblematic massacre of some 30,000 individuals, most of whom were 

peasants rather than insurgent activists, took place in January 1932. The event entrenched 

the popular view that state security institutions óserved to protect the interests of the rich 

against the threats posed by the poorô (North, 1990, p. 166). It further served to create a 

lasting illustration that the governing entities had little care for the lives of their fellow 

citizens and foreign entities preferred enforced security and stability to civil and human 



P r i e s | 65 

 

rights (Pries, 2007, p. 104). One observer argued that the repressed movement had been a 

popular mobilisation to órelease them from [the] slaveryô of low wages and poor working 

conditions (Canadian Commander Brodeur quoted in Nikiforuk & Struzik, 1981, p.7). 

Others have since interpreted the uprising as failed hope for democracy in action; óit is also 

a story of the first experiences of popular sovereignty and democratic hopes in El 

Salvador,ô claims Moodie (2010, p. 22). Nonetheless, the eventôs power remains strongest 

among those who see it as a founding myth ï of class warfare challenging state institutions 

in the pay of the oligarchs or a cautionary tale of what happens to those who organise. Its 

sounding call echoed in the 1960s and 1970s as workersô unions, religious organisations, 

and peasant movements organised a second time to challenge socio-economic and political 

inequalities among the people of El Salvador.  

Through the mid-20th century, in the aftermath of La Matanza, state-sponsored forces felt 

at ease with the use of violence against civilian populations. In 1967, the National 

Democratic Organisation (Organización Democrática Nacionalista: ORDEN) was 

established with members recruited from the peasantry and working classes. Its purpose 

was to grow support for the government and ruling elite whilst working to suppress peasant 

organisation by advocating members inform on community dissidence (Pries, 2007). 

However, as Booth et al. report, the organisation developed a feared reputation by 

ómurdering organizers of workers, peasants, or political oppositionô (Booth et al., 2015, p. 

143). Hume observes that the participation of as many as 300,000 citizens is indicative of a 

broader trend of violence as constituted and reproduced through social relations (Hume, 

2009, p. 55). Specifically, the activities of óbodies such as ORDEN suggests that non-state 

violent actors are not new in the region and the particular patterns and depth of violence in 

El Salvador owe much to the widespread use of civiliansô (Ibid.; also, Lauria-Santiago, 

2005). The government strategies were as much about creating fear and dividing 

populations as they were engaged in the targeting of specific objectives (Hume, 2009).  

Elections in 1972 proved a turning point. The Christian Democrats (Partido Democrática 

Cristiano: PDC) and the National Opposition Union (Unión Nacional Opositora: UNO) 

were led to victory by José Napoleón Duarte on a democratic reform platform. However, 

the militaryôs fraudulent intervention inserted Colonel Arturo Armando Molina as 

president in place of Duarte provoked the first significant popular uprising since the 1932 

massacre (Shayne, 2004). Molina (1972-1977) and his successor Carlos Humbert Romero 

(1977-1979) responded with heavy-handed repression, killing an estimated 200 UNO 

supporters in the capital and driving PDC leaders out of the country (Booth et al., 2015; 
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Dunkerley, 1982; LeoGrande, 1981; Prendes, 1983). The death squads that began 

operations in the mid-1970s were alleged to be comprised of ORDEN members operating 

in conjunction with regular security forces (Booth et al., 2015). Operations were such that 

official homicide statistics increased significantly from under 1,000 annually in 1965-1966 

to almost 11,500 in 1980 (Ibid., p. 144).  

The severe repression against civilians convinced many than agricultural and other reforms 

discussed under Duarteôs leadership would not be pursued in the political arena.
6
 In result, 

disaffected political participants turned to amassing guerrilla groups and grassroots 

community organisations (both rural and urban) to demand economic and social reforms 

through increasingly frequent mass demonstrations. Right-wing groups increased attacks 

on those perceived to be a threat to the established state order. Molina further sanctioned 

this ad hoc campaign of official government action and para-groups to attack ósubversivesô 

from the Catholic Church and those providing support to documentation of human and 

democratic rights violations (Dunkerley, 1982). These actions in many ways proved to be 

óthe first steps towards the implementation of a ñnational securityò campaign against 

communismô (Ibid., p. 108). In return, San Salvadorôs archbishop, Oscar Romero, 

denounced the training of civilians within communities across the country to kill their 

neighbours (Hume, 2009a). The tense standoff culminated with the assassination of 

Archbishop Oscar Romero in March 1980. Thereafter, Romero became a focal point 

motivating opposition groups and a challenge to the privileged, wealthy elites with whom 

the Latin American Catholic Church had once been aligned. Instead of dismantling a 

perceived threat, the assassination provoked left-leaning political-military organisations to 

band together, forming the FMLN guerrilla force which promptly declared war. El 

Salvadorôs conflict thus has its roots in the immediate unequal social and economic 

structures of the 20th century and, with few available alternatives, factions resorted to 

violence to push for change (Dunkerley, 1982). 

What was to follow was 12 years of civil war. The war itself depended significantly on 

international contributions. After 1979, hard-line parties, the military forces, and elite 

business interests aligned with the government to drive the war effort. They were 

supported with over USD6 billion by the end of the war by successive Carter, Reagan, and 

Bush administrations (Booth et al., 2015, pp. 146-147; Moodie, 2010, p. 34). The Reagan 

                                                 
6
 Government, non-government, labour, and private sectors had met with the National Agrarian Reform 

Congress in January 1970 although campesinos and the rural labour force were not invited and their 

representatives ignored (North, 1985). One priest, Father José Inocencio Alas, presented on behalf of rural 

workers and was kidnapped a few metres from the Assembly shortly thereafter in result; he was later released 

after Bishops intervened with the Minister of Defence (Montgomery, 1983; Prendes, 1983). 
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administration, at least, was aware that these forces were responsible for a large part of the 

conflict-related violent deaths that were grabbing headlines because they requested the 

military, police, and ORDEN reduce their activities during the period the US congress was 

considering military funding renewals in 1983-1984 (Ibid., p. 150). Over the course of the 

war, the United Nations Truth Commission found that up to 80 per cent of the estimated 

75,000 deaths were attributable to these military and paramilitary sources (Comisión de la 

Verdad, 1993; Torres-Rivas, 1997, pp. 209-226).  

In response to the fraudulent political processes and rising military-driven violence, many 

disaffected political participants turned to guerrilla groups and grassroots community 

organisations to push for economic and social reforms (Pries, 2007). The five guerrilla 

groups that agreed to operate collectively from 1980 on under the FMLN increased their 

military capacity along with the strikes and protests effectively. The war allowed guerrilla 

forces to activate a new form of networking with international institutions, media links, 

and civil society organisations. They mobilised counter-consensus activist networks that 

developed a ócosmopoliticalô approach to international issues with powers grounded in 

new forms of international laws (Pries, 2007). Successfully applying International 

Humanitarian Law (IHL) in a non-international armed conflict also meant that the guerrilla 

forces gained more acceptability among foreign governments. Mexico and France 

recognised the groupôs legitimacy as a belligerent force. However, international support 

also worked against them. Nicaraguaôs backing to the Salvadoran opposition forces was 

used by then US President Jimmy Carter as justification to send another USD 5 million to 

El Salvadorôs military forces (Moodie, 2010, p. 34). The conflict continued without 

negotiation until 1989. After a short FMLN siege of the capital, San Salvador, in 

November of that year, during which military forces massacred six prominent Jesuit 

priests, their housekeeper, and her daughter, at the Catholic university, both sides 

recognised they had reached an impasse. The end of the Cold War also changed the US 

stance on negotiations, encouraging El Salvadorôs warring factions forward to peace. 

The FMLN factions and the Salvadoran government, led by ARENA President Alfredo 

Cristiani, engaged in UN-mediated peace negotiations over two years. Given that the 

military had directed public security and entities, like the National Guard later charged 

over forcible suppression of protests and labour movements, the negotiations focused on 

the creation of a new public security (Amaya, 2006; Holland, 2013). The FMLN negotiated 

the demilitarisation of the police that would be subordinate to civilian authorities and the 

resulting 1992 Chapultepec Accords outlined detailed measures for the National Civil 
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Policeôs creation, composition, and control (Call, 2003; Call & Stanley, 2003; Popkin, 

2000). Wood calls the power of FMLN insurgents in the negotiations as democracy óforged 

from below via a revolutionary social movementô (Wood, 2000, p. 5). Post-conflict 

transition scholarship hailed the peace process as an international success of mediation and 

a healthy example of demobilisation (Allison, 2010; Boutros-Ghali in Moodie 2004; 

Burgerman, 2000; Call and Stanley, 2001; López Pintor, 1999; Montgomery, 1995; Sriram, 

2004). The UN pronounced the peace a Salvadoran success and an example of well-

structured demobilisation. However, analysts of the democratic transition were 

unconvinced as the resulting political settlements and transition processes exhibited 

ódecided mixed resultsô (Arnson, 2012, p. 385). Researchers from this period frequently 

recorded the refrain, óestamos peor que antes (We are worse off than before [the war])ô 

(Moodie, 2010, p. 13; also see Hume, 2009; Rodgers, 1999). The Peace Accords had 

brought an end to war but they had failed to address the inequality, agrarian reforms, and 

economic disadvantages that had mobilised insurgents against the countryôs authoritarian 

institutions (Hume, 2009; Pearce, 1998; Popkin, 2000). Other aspects of institutional 

reform like changes to judicial institutions and criminal laws were less concrete than those 

negotiated for the police, causing confusion and often abandoned before full 

implementation could be achieved (Holland, 2013; Popkin, 2000). Thus, a cessation of 

hostilities may have been achieved but the causes of conflict remained. 

3.3 A óViolent Peaceô: Salvadoran (In)security  

The construction of peace in El Salvador is responsible in many ways for shaping the 

violence that followed in its wake. Montoya (2010) argues that it remains unclear when the 

political violence that began the civil war actually began and, despite signed peace 

agreements, when conflict-related violence ceased if indeed they have at all. Pearce 

suggests that the persistent violence in the face of the peace process also worsened state-

building capacities (Pearce, 1999, p. 53). Agreement-mandated institutional reforms were 

improperly or incompletely implemented. These spaces, which Koonings and Kruijt  name 

ógovernance voidsô, provide opportunity for modes of violence to continue unabated; 

óviolence is seen as a normal option with which to pursue interests, attain power or resolve 

conflictsô (1999, p. 11). Indeed, El Salvador is only one of the many in a Latin American 

region where weak democratic institutions, crime, and violence go hand in hand. Post-

peace institutional reforms did not bring the expected panacea, incompletely implemented 

as they were. Amidst the failure and disappointment, common crime, criminals, and their 
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violence became a threat upon which many could agree; that óit was worse than the warô, 

was a refrain which united many. This section will examine the failure to build a new and 

more peaceful society before breaking down the measures used to discuss crime, violence 

and insecurity in El Salvador. 

3.3.1 Incomplete reforms and more complete neoliberalisation 

The Peace Accords instituted a broad range of reforms that were heralded as a UN success 

story. Hopes held by the people of El Salvador, however, were far from fulfilled. Redress 

of historic inequalities, improved political participation, agricultural reforms, and 

economic development were only partially achieved or thwarted by entrenched elites that 

maintained a hand on power. Public order was the dominant theme of the peace accord 

reforms of which the National Civil Police (PNC) were considered one of the 

ócornerstonesô (Call, 2003). In the final agreement were terms through which a purge of 

security personnel would take place, the two legacy security bodies would be abolished, 

and a new civilian police force under civilian control would be established. It also made 

provisions to investigate past abuses and issue a truth report on its findings. Out of a total 

118 outlined items to be implemented with established deadlines, 81 or 68.6 per cent 

referred to demilitarisation activities (Macías & Ramos, 2012). National defence and 

public security functions were placed in separate institutions, limiting their scope. The 

military forces were required to relinquish control over public security mandates and 

intelligence networks entrenched within government institutions were intended to be 

dismantled. They were further required to dismantle existing civilian collaborator networks 

(Cruz, Fernandez de Castro, and Santamaria, 2012). A reformed civil police was given 

control over that public security within the Ministry of Justice and Public Security. Legal 

frameworks to cover their areas of responsibility, functions, and operations were 

developed. Donors were also happy to target these institutional restructurings with their aid 

programmes as the efforts had almost immediate evidentiary-bearing results (Call, 2003).  

Nonetheless, the reforms encountered some serious roadblocks. Limited financial 

resources often slowed working processes and strained necessary equipment updates. 

Although the Peace Accords had stipulated that the national police would be responsible 

for public security until the PNC was up and running, the old training school also 

continued to function, producing new members of the soon-to-be disbanded order (Wade, 

2016). This meant that until 1994, the national police received up to a third more budget 

than did the new PNC (Ibid.). Disputes also continued over the nature of the new public 

security model, despite it being one of most detailed sections of the Peace Agreements. As 



P r i e s | 70 

 

such, the delay of institutional purges and induction of new police and military officials 

significantly impacted both effectiveness and capacity to address basic public security 

functions. When the reforms did take place, Call and Stanley (2001) contend that the 

drastic downsizing of security personnel across the board, from 75,000 to 6,000 played a 

short-term role in increasing crime and violence across the country. Weaknesses of internal 

control mechanisms were partially to blame as the institutions attempted to coalesce 

incoming personnel. The resumption of death squad activities was evidence of the early 

lack of control which the government enabled (Wade, 2016). That it proved reluctant to 

investigate the suspected security personnel behind the killings in 1993 also proved to be a 

major stumbling block. Reforms did impact public perceptions and support for the new 

force institutions but the honeymoon lasted only a short time as by 2000 64 per cent of 

polled respondents felt the PNC was losing the support of the population that had risen to 

45.9 per cent in 1995 (Hume, 2009, p. 66). Responsibility for public order was thus limited 

by internal weaknesses and continuing corruption.  

Relegation of social justice reforms to the last days of the negotiations necessarily limited 

their scope and later proved to be a contributing factor to El Salvadorôs post-war violent 

peace. In particular, the neglect of judicial and penal systems seriously affected the stateôs 

ability to cope and respond to criminal activity as well as to address entrenched impunities. 

UN Secretary-General Kofi Annan issued a statement five years into the peace process 

lamenting the ópersistent deficiencies in the judicial system which have contributed to its 

lack of credibility with the general populationô (Report of the Secretary-General, 1997, par. 

22, quoted in Popkin, 2000, p. 197). The criminal justice system also lacked significant 

reforms and continued to involve drawn-out court cases and extended pre-trial detentions 

which served to exacerbate prison conditions (Popkin, 2000). It was not until 1998 that the 

new penal code designed to modernise the criminal justice system was passed. Even then, 

resources available to various institutions to fulfil functions and coordinate operations were 

insufficient (Wade, 2016). Justice failures were such that some citizens were provoked to 

ó(re)armô (Saint-Germain & Chavez Metoyer, 2008). Some of these were fighting forces 

that had been demobilised in the aftermath of peace but whom had yet to be resettled or 

find alternative employment, leading them to resort to criminal activity (Ibid.).  

Aggravating the situation was Cristianiôs progress on neoliberal reforms which brought in 

significant structural adjustments (Hume, 2009; Moodie, 2010; Saint-Germain & Chavez 

Metoyer, 2008). The Salvadoran president had begun implementing the economic 

programme when he took office in 1989 with the help of the Foundation for Social and 
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Economic Development (FUSADES). Hume notes that this model was óincompatible with 

the goals of peace-buildingô (Hume, 2009, p. 63). Nonetheless, Cristianiôs position during 

negotiations was that structural economic reform policies were not up for debate and the 

FMLN did not challenge this stance (Wade, 2016, p. L1041). Whilst the economic reforms 

drew early praise from around the world and promoted impressive short term GDP growth, 

the programme failed to invest those structures that would have facilitated the conversion 

of a population from war to peace (Hume, 2009; Moodie, 2010). It produced new 

dimensions of social inequality in already dire conditions whilst flexible wage and labour 

regulations increased precariousness which kept individuals compliant and led to the 

emergence of the ónew poorô ï or provided them with new incentive to turn to crime 

(Moser & McIlwaine, 2004). Peace Accord measures which might have mitigated some of 

these issues like a Foro, a space intended for government, business, and labour to address 

socio-economic concerns like labour rights, were defunct almost as soon as they were 

created (Wade, 2016). The instrument had been supported by the FMLN to start debate on 

issues that had motivated them to conflict a dozen years previously. One commentator 

observed that the private sector understood the risks the Foro presented to promote 

transformation debates óso it killed itô (Ibid., p. L1230). Indeed, from a perspective of 

power and opportunity, there were few changes between the consuming control of elites 

and the social order of a large under-paid class from before the war. 

3.3.2 A post-war crime wave 

Galtung (1995; 1998) argues that reconciliation is an essential part of post-war peace-

building. However, peace process reforms and an UN-sponsored Truth Commission failed 

to resolve the underlying issues dividing Salvadoran society. Continuing allegations of 

corruption and human rights abuses within the PNC combined with entrenched economic 

inequality culminated in a space where violence and fear óreached the stage of mass 

production and mass consumptionô (Koonings and Kruijt, 1999, p. 15). Saint-Germain and 

Chavez Metoyer explain that multidimensional analyses of democracy find that óon-going 

human-rights abuses perpetuate ñsocieties of fearò rather than ñcivil democraciesòô and it 

was this situation that emerged in El Salvador (Saint-Germain & Chavez Metoyer, 2008, p. 

210 citing Koonings & Kruijt, 1999; Caldeira & Holston, 1999). Wade notes that empirical 

evidence illustrates that a post-conflict rise in violence is not out of the norm but rather 

expected within a population that has long been divided, is facing a vacuum of institutional 

control, and has a continuing accessibility to arms (Wade, 2016). Thus, that El Salvadorôs 
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crime indicators spiked in the aftermath of the negotiated peace agreements, broke the 

hopes of many individuals expecting something more, but was generally to be expected. 

Media reports, public perceptions, and growing support for vigilantism entities meant that 

more than half of the population felt more insecure in the aftermath of peace than during 

the war itself (Cruz & Gonzalez, 1997). Observers and scholars considered and largely 

abandoned the idea that this violence was a direct continuation of the political violence of 

civil war. Rather, this ónew violenceô appearing seemingly without pattern and targeting 

everyone in a ódemocratization of violenceô (Koonings and Kruijt, 1999; Torres-Rivas, 

1999). Moodie reflects that óthe violence of the postwar period, apparently unmoored from 

any sense of deep motivation, any possibility of redemption, would become mere scandalô 

(Moodie, 2010, p. 47). Thus, direct causes of this violence in mid-1990s El Salvador has 

no single answer but rather explanations are nebulously comprised of unresolved conflict 

motivations, continuing socio-economic marginalisation, and a history of the use of 

violence to resolve conflicts. Academic discussions (as discussed in Chapter 2) would class 

these as the historical structural model, the failed democratisation project leading to a weak 

institutions model, and a persistent sociological culture of violence. For El Salvador, the 

post-conflict violence trend undermined popular support for the nation-building project. 

Not only would crime be ranked as the greatest threat facing the country consistently in 

public opinion surveys between 1993 and 1999 but by 1996 almost half of the population 

felt individuals could take justice into their own hands, given the provocation (Call, 2003; 

Moodie, 2010).  

Government and UN national crime statistics confirmed peoplesô perceptions of the period; 

rates of homicide and other violent crimes were increasing. One study reported El 

Salvadorôs homicide rate had reached 139 per 100,000 in 1996 although others suggest that 

the figure may have been nearer to 80 (Call, 2003; Moodie, 2010; Wade, 2016). Both 

figures placed the country among the most violent in the world, second only to South 

Africa (Ibid.). However, whilst many Salvadorans blamed continuing structural problems 

for the increasing crime risks in the 1990s, they did not believe strict laws would result in 

crime reductions despite supporting those same laws (Holland, 2013). The wave of 

violence, climbing as it did in the aftermath of El Salvadorôs first post-peace presidential 

elections in 1994, also scared the new ARENA government into action. In 1996, the 

national legislature passed a series of emergency measures, including: to quicken legal 

processes against criminals, to allow youth to serve their sentences in adult prisons, to 

increase the harshness of penalties, to reintroduce military contingents in policing 
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operations, and to establish the framework for crimes of óillicit associationô (Holland, 

2013). The laws were the subject of much criticism by donor agencies who saw the 

reactionary measures as undermining the post-war judicial reform projects. The 

government bowed to pressure and repealed the measures a few months later but it was this 

first crisis management legislation that provided the blueprint for later attempts at Mano 

Dura in 2003 and 2004.  

3.4 Gangs as Scapegoats: Insecurity, expediency, and 

politics 

Residents of El Salvador identified everyday criminal violence in the country as a 

óproblem [é] precisely after the war, when peace was declaredô despite evidence 

indicating endemic violence over long decades (Moodie, 2010, p. 47). The problem 

became óviolence [which] has a social focus, violence has a faceô (Interview with 

PREPAZ-Official: 2012). This ófaceô illustrates the everyday violence of the interpersonal 

(Scheper-Hughes & Bourgois, 2004; Moodie, 2010), the domestic (Hume, 2009), and the 

delinquent (Arana, 2005; Rodgers, 2009). The saleability of gangs and their potential to be 

the violent risk at the next street corner meant that citizens singled out violent groups as 

their primary villain and one which requires a tough response from state institutions. 

Carothers argues that, in the post-Cold War environment of the 1990s, there was a rush to 

structural reforms which were based on a ódisturbingly thin base of knowledge at every 

levelô (Carothers, 2003). This section will first examine how gangs were constructed as a 

threat in public perceptions. It will then study government gang policies between 2003 and 

2007 to draw out a baseline for substantive discussions in later chapters. This section 

covers both security concepts, the formal and public actors engaging with those constructs, 

and early policy outcomes to present the accepted means and modes of security 

governance prior to the timeframe of this research. 

3.4.1 The construction of a gang presence in El Salvador 

El Salvadorôs street gangs were not a post-conflict phenomenon but, rather, appeared as 

early as 1963 (Wolf, 2011). As such, the dominant gangs of the current era, Mara 

Salvatrucha (MS-13) and the Barrio 18 (M-18) were present and active during the time of 

the peace negotiations in 1991 (Ibid.). Confirming this established presence, a 1993 survey 

of Salvadorans reported that almost 50 per cent of those polled acknowledge a gang 

presence in their neighbourhood (Wolf, 2011). Over time, spaces had been divided and 
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claimed as aligned territory to be defended against rival gangs. Although gangs began as 

groupings of youth of close residential proximity in typical street fashion, their ease with 

violence, intimidation and criminal activity fomented a óthreatening atmosphereô in host 

communities (Wolf, 2008, p. 2). Gang affiliations during the early period numbered in the 

hundreds but turf wars, growing structural cohesion, and the forced return of affiliated 

individuals from the United States after the war, consolidated group identifications.  

Part of this growing structural cohesion emerged as a result of migration between the 

United States and El Salvador following the civil war. Strict migration laws in the United 

States during the 1980s forced many Salvadorans who moved northward to do so in a 

clandestine manner. Those who landed in urban areas like Los Angeles lived, for the most 

part, in marginalised communities with established street gang cultures. MS-13 and M-18 

affiliation grew whilst a strengthened US deportation policy in 1996 meant that members 

were sent back to their countries of origin in the years after the peace accords. Individuals 

who had been children when they left Central America were returned to places of which 

they had few memories or connections. The dominant gang narrative supports the above 

development trajectory although some have challenged the narrative, arguing that whilst 

US-originating gang members may have solidified factions; most groups are home-grown, 

embedded in the community fabric of the marginalised communities in which they reside. 

Whilst some commentators tie the gang problem to historic trends, a government security 

advisor noted that homicides did not rise immediately but that problems really began óin 

1996ô (Interview with MJSP PolicyAdvisor: 2012). Nonetheless, in the post-conflict 

period, both local and internationally identified gangs grew in their visible and 

psychological presence in marginal communities and urban informal settlements, thus 

fitting the requirements of a new societal threat.  

Jütersonke et al. (2009) observe another line of argument blamed rapid urbanisation in the 

late 20th century for the rise in criminal violence and gang structure solidification. This 

direction of analysis points to favelas and informal settlements or marginalised urban 

slums for both the situation of greater violence in the city as well as the gang structures 

which emerge (discussed in Jütersonke, et al., 2009). The urban ï violence causal 

relationship is also popular with geographers who examine push-pull factors for rapid 

growth of city-ward migration patterns to ósocial and ecological disequilibriumô (Ibid., 

after Brennan, 1999). Others observe a conflation of on-going social issues and inequalities 

in the local contexts from which gangs emerge along with antagonistic government anti-
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gang policies as the sources of greater gang development and structural solidification 

(Cruz, et al., 2012). 

3.4.2 Gang framing 

As Salvadoran society settled into the post-conflict transition, violent incidents and crime 

indicators rose, inciting among the population and its governing elite a search for ónewô 

sources of violence. Furthermore, in contradiction of existing data indicating a wide range 

of causes, politicians were eager to assign violence to easily targeted and identifiable 

sources. Hume astutely observes, óViolence does not just óhappenô, it is defined, 

interpreted and legislated: who and what we fear is constitutive of who we areô (Hume, 

2009, p. 137). As such, in its management of violence during the 2000s, the Salvadoran 

state was content to rely on ambiguous notions of potential threat rather than systematic 

data (Ibid., p. 136). Gangs thus began to feature prominently in public discourse, political 

strategies and media reporting. These groups became the visible, violent, and óanti-socialô
7
 

targets of the post-conflict period. 

One line of scholarship argues that public perceptions of the dominant role of gang 

members in criminal violence influence the selection of security risks as well as the policy 

directions which result. Huhn notes that, over time óthere is an inflationary trend in Costa 

Rican, Salvadoran and Nicaraguan newspapers to report on crime, violence, and insecurity 

and that these mass media sensationalize insecurityô (Huhn, 2008, p. 6). Although Huhn, et 

al. conclude that they cannot decide with any certainty ówhether [media] patterns of 

interpretation are produced and reproduced in other spheres of public discourseô (Ibid., 

p.28), opinion polls are sometimes observed to follow media trends. Dammert and Malone 

(2006) note that victims are more likely to support Mano Dura  policies whilst Hume 

(2007) contends that perceptions of insecurity can result in significant citizen pressure on 

governments to adopt repressive measures. Misinformation on the part of the media and 

government representatives also aided in consolidating negative connotations later used in 

the formation of strong, repressive policies.
8
 Cruz et al. argue that óthe media has 

                                                 
7
 Although gang discussions the world over label such activities as óanti-socialô, Rodgers and Muggah 

challenge the term, arguing that gangs by virtue of their territoriality and institutional continuity are social 

organisations which often have a relationship with their local communities in Central American context 

(Rodgers & Muggah, 2009).  
8
 In fact, a great deal of misinformation exists over the extent and influence of gang-related crime. Hume 

(2009) notes that, whilst President Saca attributed 50 per cent of homicides to gang activities and the press 

attributed a similar or greater percentage, there was little concrete evidence to back up these figures. Humeôs 

research also found that police sources only attributed around 30 per cent of violent action to gangs (Hume, 

2008). The debate is on-going as, in January 2012, President Funes argued during a speech that up to 90 per 

cent of homicides and street violence could be tied to gang activities. A 2012 truce between the two main 
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exaggerated their presence, inflating a phenomenon that is, by its very nature, 

sensationalistô whilst ógovernments have inflated the numbers of gang members or 

suggested possible links between them and terrorist groups [é] in order to justify heavy-

handed policiesô (Cruz, et al., 2012, p. 319). This interpretation of the perception / reaction 

relationship suggests at least a moderate public feedback dynamic with public media.  

Framing gangs as a security risk was facilitated through the statements and support of key 

international actors. Hume (2009) highlights the importance of the post-9/11 terrorist trend 

on public security discourse and observes that, in conjunction with members of the 

international community, there was a conflation of global terrorism worries with the 

national gang presence. Members of the international community, led by the United States, 

fostered these concerns through diplomatic comments as well as through funding for anti-

gang measures, with the US State Department commenting, óWe consider that maras are 

the greatest problem for national security at this time in Central America and part of 

Mexicoô (Bruneau, 2005, p. 5) whilst US military analyst Mainwaring warns of gang 

connections with international terrorist groups (Mainwaring, 2004). Thus, by the end of the 

1990s and definitely into the early 2000s, the Salvadoran government had attempted 

several haphazard attempts to introduce legislation against youth violence within this wider 

set of inferences. It was not until 2003, however, that formal and strategic repression was 

instigated at the hand of then President Francisco Flores. Central America, state Cruz et al., 

ódeclared war on gangsô (2012, p. 332). 

3.4.3 Government anti-gang policies: 2003-2007 

Following state institutional history, the typical, post-war response from authorities to 

security challenges remained a repressive, hard-handed action ï especially when facing the 

countryôs street gangs. This has been typical not only of El Salvador but of most of Central 

America where authorities in Honduras and Guatemala also chose to come down with 

swift militaristic operations against criminal groups. This section presents the framing of a 

security concept, the production of laws, and operational outcomes for the ARENA 

mandate of President Antonio Saca. This case represents a clear example of securitisation 

theory where gangs were framed as a risk in crisis for political ends. To entrench this 

discourse, the ARENA government implemented laws and policing strategies which 

solidified the securitised framing with popular support. 

                                                                                                                                                    
rival gangs, however, resulted in a 50 per cent reduction in homicides, indicating that activities may be closer 

to the previously proposed numbers in the media and by Wolf (2011). 
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Table 1: Overview of Government Discourse and Policies, 1999-2009 (Does, 2013) 

 

In 2003, a few short months before the presidential elections, President Francisco Flores 

announced a brash new set of anti-gang laws and policies, known as Mano Dura, and 

framed them as the solution to violence in notorious gang communities. Authority 

positioning of gangs as a majority source of violence and crime over the late 1990s and 

early 2000s smoothed the way for repression as not only the best way forward but actions 

which constituted óa matter of state prideô (Flores, 2003 expressed in Hume, 2009, p. 142). 

Flores announced the plan with fanfare, stating óIt is time we freed ourselves from this 

plague [of gang violence]ô (Ibid.). The plan had been modelled on a similar contemporary 

policy implemented by then-Honduran President Ricardo Maduro. Hondurasô 

administration authorised joint military-police operations on public streets, devised óillicit 

associationô penalties for suspected gang ties, and reduced the age at which children could 

face prosecution as an adult to the age of 12 (Wade, 2016). Floresô Salvadoran 

announcement was made in one of the countryôs most notorious neighbourhoods, known 

for its gang activities; he was accompanied by the police on one side and the military on 

the other (Barrera, 2015).  
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President Francisco Flores at his 2003 press conference and other similar public presentations 

(Source: elsavaldor.com) 

Hume (2009) and Wolf (2011) highlight the strong links between this new policy and the 

electoral advantage it created in the months leading up to the presidential elections. Floresô 

right-leaning ARENA party had been behind in the polls until the new policyôs 

introduction. Right-left party competition on security solutioning combined with internal 

party politics and elite influences turned security into a tool used to bridge over weak 

economic issues to satisfy dissident factions (Holland, 2013, p. 53). ARENA, with the aid 

of US officials, created a spectre of a potential rift with the US if the FMLN was successful 

at the ballot box (Wade, 2016). Supposedly at risk were the millions of US dollars sent 

home as remittances by migrants each year (Holland, 2013). This reached the traditional 

FMLN base of rural poor and urban marginal classes dependent on the funds they received, 

accounting for almost a quarter of the population according to a pre-election poll (Wade, 

2016). However, just prior to the election, US congressional representatives spoke out, 

labelling the FMLN a ópro-terrorist partyô, augmenting concerns that former guerrillas 

were prone to align with El Salvadorôs criminal elements (Holland, 2013; Wade, 2016). 

The security threat construction with gang violence invoked strong reactions amongst the 

electorate. On the strength of Mano Duraôs popularity among the general public, ARENA 

regained its lead; Mano Dura made winning political sense (Wolf, 2011, p. 58). In this 

perspective, ARENAôs early security goals included crime reduction through a 

comprehensive, preventative approach which included more social involvement and 

international cooperation. In the face of weakening election prospects, it chose instead to 

consolidate the security portfolio under its direct responsibility through Mano Dura making 

it a government-focused responsibility and positioning themselves as the best party to 

direct repressive actions (Ibid., pp. 60-63). 

The FMLN, human rights organisations, and the Salvadoran Human Rights Ombuds office 

(PDDH) voiced critical concerns with the plan to little avail. Indeed, Mano Dura-type 

policies have few supporters in referent literature. Domestic critics, such as Oscar Bonilla 

of the National Council on Public Security in El Salvador (CNSP), worried over the 
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dominance of imprisonment measures in the policies; tactics that resulted in crowded 

prisons without the benefit of rehabilitation (Bruneau, 2005, p. 7).
9
 Carranza also listed 

several fundamental issues with both the first and second anti-gang laws (LAM) (Carranza, 

2004). First, the law reproduced points already contained in the Criminal Code resulting in 

duplication, thus negatively affecting justice transparency. Second, the law could not be 

applied across the board as minor offenders still fell under international agreements like 

the Convention on the Rights of the Child and national youth offendersô provisions. 

Furthermore, the law was considered, and ultimately challenged, as unconstitutional 

because it countered Article 12 of the Constitution ï that all accused have the right to be 

presumed innocent until proven guilty. Actions taken to implement the LAM also resulted 

in the oversaturation of the criminal justice system, negatively impacting on both 

individuals and on penal infrastructure. Finally, as Carranza correctly argues, this law was 

solely constructed to enact punitive actions rather than being an integral piece of 

legislation allowing for preventative or rehabilitative actions (Carranza, 2004).
10

 President 

Antonino Sacaôs win aggravated existing political polarisations in the country. His term in 

office was framed by various iterations of anti-gang legislation, the re-reintroduction of 

military patrols as backbone components of policing operations, and blaming the FMLN 

for persistent security threats.  

Opinion polls reflect that many citizens continued to support Mano Dura for years after its 

implementation, despite the growing evidence of its ineffective results and counter-

productive impacts. At the same time, when new President Antonio Sacaôs government 

proposed even tougher measures through the introduction of Super Mano Dura the 

following year, general support was low. These reforms again granted power to security 

forces to conduct stop and searches without cause, to arrest suspected gang members on 

the strength of their potential affiliations as identified by tattoos and clothing items, and 

strengthened minimum sentencing for convicted gang members (Seelke, 2011). The 

replacement policy was written to overcome the human rights legal challenges levelled 

against Mano Dura but retain profiling and arrest strategies (Wolf, 2008). In time, the 

government dropped Super Mano Dura under the guise of the need for effectiveness re-

                                                 
9
 However, although established to suggest solutions to security problems, CNSP has never had much impact 

in practice due to the presence of many former FMLN members among its senior officials, limiting their 

exposure to ARENA elite. 
10

 Over 20,000 individuals were arrested in one year under Mano Dura although Hume notes that there was a 

percentage arrested on multiple occasions but released due to procedural issues and a lack of proof. Later 

legislation required some sort of proof and also issued harsher sentences which caused an exponential rise in 

the Salvadoran prison population (Jutersonke et al., 2009). 
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tooling. In its place, the government quietly instigated modified policies that targeted gang 

leaders rather than relying on major operational sweeps with mass arrests.  

None of these plans indicated any serious intention to develop a comprehensive gang 

policy beyond a particular favouring of suppression over other approaches (Hume, 2008). 

This assessment was also the basic argument of a 2007 report issued by the National 

Commission for Public Security and Social Peace which called for revision of existing 

meagre approaches. The Commission argued that in order to make any real headway in 

combating violent crime, comprehensive policies were required at the national level that 

were sustainable through the long-term (CNSC, 2007). They called for the adoption of a 

coherent criminal code to improve enforcement procedures; greater and more dependable 

resources; the incorporation of more violence prevention plans and activities into policies; 

and the improvement (strengthening) of related institutions to facilitate greater competency 

in investigations, transparency, and accountability (Ibid.). 

In her study of right-leading politics in El Salvador, Holland concludes, óconservative party 

leaders are more likely to implement Mano Dura policies when the left resists militarized 

security policies and defends individual rightsô (Holland, 2013, p.  45). Pearce (2010) 

classifies this method of governance as óperverseô state formation where a state seeks to 

increase their legitimacy through the securitisation of certain groups. Building democracy 

on popular fears, Pearce observes that state actions framed through violence óenabl[e] the 

state to build its authority not on the protection of citizensô rights but on its armed 

encounters and insidious collusions with violent actions in the name of ñsecurity 

provisionòô (Ibid., p. 286). The image that emerges is one where multi-actor, multi-level 

security governance is not a given governance evolution in either the European Union-like 

collaboration-building form nor in the weak or fragile state form. Rather, the process is 

flexible and may expand or contract, along with concepts of security, depending on the 

complex interests, ideologies and issues-framing discourse employed by the dominant 

actors of the day.  

In summation of the reasons for which Mano Dura policies emerged in El Salvador, three 

aspects stand out (Holland, 2013). First, crime rates in a post-peace era required control 

measures. Second, public opinion in the aftermath of the peace agreements was 

increasingly concerned about the violence that citizens still perceived in their 

neighbourhoods, communities, and homes. Finally, the conservative ARENA political 

ideology looked positively on criminal repression as a means of response. Political 
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expediency in how security matters help win or lose elections also was an attractive 

feature. However, between 1990s and the early 2000s, Hume (2009) observes that public 

opinion data itself changed in its causal perceptions of violence. Mano Dura proved simple 

and influential. Where in the 1990s individuals perceived economic and social motivations 

behind ócommon violenceô and moderated response demands accordingly, in the 2000s, 

demands for more authoritarian responses were the norm (Amaya, 2006; Hume, 2009). 

Holland maps perception data and finds that bumps in demands for authoritarian responses 

to criminal violence are highest in the aftermath of political promotions of Mano Dura 

policies (Holland, 2013, pp. 49-52). As ARENA activated this political power, they won 

elections. It was in learning from this and applying a modified strategy that the FMLN too 

was able to achieve a victory whilst fighting a campaign against a hard-on-crime party. 

Crime and violence prove to be not just threats to insecurity but powerful tools in 

democratic processes. 

3.5 Conclusion 

How citizens perceive crime and violence has significant implications for how they interact 

with their environment and how they demand that these risks be addressed or governed. 

This is a process constructed through experience, history, and conceptualisation. To inform 

how security is governed requires an examination of how this environment came to exist, 

both in its material and constructed contexts. In this chapter, I have reviewed the historical 

roots of violence and its dynamics in a post-conflict state. I have argued that the processes 

by which this violence is constructed is essential to the understanding of the rise of gangs 

and their framing as a problem central to the security governance of the 2009 society. 

Gangs were not framed as a security risk solely by the government but it does retain a 

primary role in the promotion of that symbolic threat construction; its responses, central to 

the continuation of a deeply divided society. However, through this historic analysis, I also 

draw in the importance of non-state actors in the construction of unequal power 

relationships and entrenched repression. Citizens were important components of a system 

that targeted violence not only on political opponents but on societyôs public. This reflects 

a democratising trend in Salvadoran experiences with violence long before the óviolent 

peaceô of a post-war criminal wave of violence. As Hume notes, óIt is therefore important 

to draw out the contradictions between public perception of crime, policy instruments to 

challenge it and the measurement of actual violenceô (Hume, 2009, p.77). The discussion 

therefore has remained focussed on the traditional and leading alternative forms of 
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violence typically reflected in official and public dialogues. However, as illustrated above, 

the boundaries between different indicators and definitions of violent risks both normative 

and ideological become blurred; the spaces between crime, perpetrator, victim, problem-

solver, non-existent. It will fall to subsequent chapters to tease out how participants 

identify and apply these structures to their security governance efforts in El Salvador. 



Chapter 4 

Mapping Actors and Organisations  
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4.1 Introduction 

Hope accompanied the election of the new FMLN government in 2009. It represented the 

successful transition from one post-war political party to another. Taking power was also 

symbolic of the successful transformation and reintegration of the ex-guerrilla party into 

the polity. The government was headed by President Mauricio Funes, a journalist during 

the war who had remained unaligned politically until he declared his intentions for office. 

Having plotted for almost two decades the ideological policies they would pursue in office, 

the FMLN party began exploring their options on solutions to the significant post-war 

violence that continued to plague the country twenty years on. Rolling on hope and a belief 

of new beginnings, they declared a focus on the preventative strategies that would address 

the root causes of violence and eliminate the unsuccessful hard-line Mano Dura legacy left 

behind by the previous conservative ARENA governments. Part of the fashion in which 

they intended to distinguish themselves, was through a broad consultation process from the 

grassroots to create the first security policy of their new government. However, on taking 

office, they further realised that they had little experience with the structures of 

government and the processes of governing.  

In this knowledge gap, arose opportunity. First, they adapted their consultation plans to 

create working groups that would contribute expertise to the processes of security 

governance. Working from a base of broad citizen security ideologies, the party set about 

recruiting individuals, civil society, and international entities to join their security 

governance spaces at the community, municipality, departmental, and national levels. 

When, two years into their mandate, the region began to look for alternative strategies to 

mitigate region-wide security issues, the region became one more level of consultation and 

collaborative security governing. Second, acknowledging the moment of hope that had 

brought them to power and the space a steep learning curve might give, they seized on the 

moment to experiment with new approaches to security. Prevention policies had never 

gained significant traction in El Salvador. Guided by ideological strategies devised for 

their election platform and taking on board recommendations from civil society at work in 

the field, they set to work.  

This chapter introduces the broad structures and actors involved in security governance in 

El Salvador both prior to and during the FMLN administration. The next section expands 

on the number of formal actors involved in security governance in El Salvador. Thereafter, 



P r i e s | 85 

 

the chapter turns to the introduction of non-norm conforming actors that contribute to a 

violent plurality in security governance. The third section presents actors involved in a new 

regional level security strategy and their necessary contributions to national and sub-

national security processes. The final section lays out the more fluid and dynamic sub-

national and municipal sectors, highlighting the numerous actors from other governance 

levels that chose to work directly with small, territorial jurisdictions when pursuing the 

implementation of particular projects and programmes. Mapping the complex 

collaborations and competitions undertaken by diverse actors involved in security 

governance in El Salvador is the first step to understanding how citizen security structures 

hybrid spaces of governance in multi-level context. In order to understand why, and for 

whom, security, the active entities building security must be addressed.   

4.2 National Actors 

This section outlines the working relationships of formal security actors at the national 

level in El Salvador (2009-2014). Under the former ARENA government, civil society 

participation had been limited to a few select organisations ówhose ideology was 

acceptable to the interests of capitalô (Cannon & Hume, 2012, p. L.1183). Not only did the 

incoming government intend to change the ideological approach to governance, it intended 

to shift the power balance involved in governance to give a greater role to civil society 

against the traditional control of elites over key state institutions. The FMLN government 

attempted to balance the influences of elites through consultation structures formed of 

ómoderate elitesô and broad NGO and private sector elements (Ibid.). In order to redress the 

perceived failure of previous governments to include civil society and epistemic 

communities from collaboration on security, the government undertook to invite civil 

society and other non-state actors to roundtable discussions and private group discussions 

with the new Justice Minister (Interviews with Flores, 2012; Guillén, 2013; Quinn, 2012; 

Rikkers, 2013; Rodriguez López, 2013). Several noted that they had been encouraged by 

the early invitations to consult but that the process was extremely political and not always 

the óbestô entities were the ones who were listened to over the medium term (Interviews 

with Guillén, 2013; Jimenez, 2012; and, Rodriguez López, 2013). Competition for the ear 

of the new government and participation within specific policy-making circles, expressed a 

desire to ensure that the best information reached decision-makers, remained a common 

theme among all consulting actors. 
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Although these efforts were accepted by pro-Funes actors, more traditional FMLN party 

backers were conflicted. On the one hand, when the FMLN arrived in power, they had little 

governing experience and needed to keep on workers, including vast swaths of civil 

servants, from the previous administration to help them run things. On the other, FMLN 

party faithful were concerned about issues of loyalty as well as the potential reluctance of 

employees to implement a radical change programme.
11

 The FMLNôs internal divisions 

also affected how the next four years were to play out. Most notably, the Presidentôs 

supporters and personal appointees were at odds with party faithful who had different 

visions for government interests, issues-framing discourses, and outside support networks. 

Internal party politics were further strained by external actors who had traditionally played 

a large role in the governance of the Salvadoran state.
12

 The United States was particularly 

against the appointment of the first Minister of Justice and Public Security (M-MJSP), 

Manuel Melgar, due to his previous role as a guerrilla commander accused of involvement 

with the death of a number of US soldiers stationed in San Salvador during the civil war. 

Linked to weaknesses in security programme implementation early in the mandate as a 

result, Melgar was replaced around the time El Salvador signed a óPartnership for Growth 

with El Salvadorô with the United States in November, 2011.
13

 Thus, multi-actor 

contributions to security governance at the national level have both empowering and 

limiting impacts on security conceptualisation and operations in El Salvador.  

A noticeable change implemented during the transition from the Tony Saca-led ARENA 

administration to that of Mauricio Funes was the institutional split instigated to deal with 

repression and prevention files under different command structures. The FMLN 

government took hold of both the security and violence prevention cabinets (Gabinete 

Nacional de Prevención de la Violencia: GNPV) as a means to put new emphasis on 

alternative approaches to addressing violence as a star ideology in their new approach to 

security governance. It further invited the Ministries of Health and Education and these 

members became important working components of a restructured security dynamic. 

                                                 
11

 Their fears were not based on political conflict histories alone but on the basis that a labour stability law 

had been introduced directly prior to the FMLN taking office ï a move largely perceived as ARENA 

attempting to maintain influence and control over the institutions of government (Cannon & Hume, 2012). At 

the same time, the FMLN was proud that they could be seen to support a óprogressiveô institutional 

framework where civil servants could be trusted on sufficient political neutrality to support the government 

of the day (Interviews with MJSP and DGME Officials, 2012; 2013).  
12

 One interview subject close to the subject matter stated an oft-echoed refrain that by 2010, the government 

was that of Mauricio Funes, not one governed by the FMLN (Interview with PNC, 2012). 
13

 The political turmoil surrounding Melgarôs appointment and US disapproval was such that, at the time of 

his resignation, online newspaper El Faro reported that the move was a mere óformalityô as bilateral 

cooperation had come to a standstill. FMLN party secretary at the time, Jose Luis Merino, noted that the US 

had even turned down a basic request for intelligence on drug traffickers based in El Salvador because of 

Melgarôs continuing presence as M-MJSP (El Faro, 2011; Merino, 2011). 
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Working in conjunction with the GNPV as the primary consultative and supporting body 

for the prevention file and designated with the responsibility to oversee violence 

prevention programmes was the National Council on Public Security (Consejo Nacional de 

Seguridad Pública: CNSP). It had been developed in 1998 out of a suggestion from the 

United Nations to create an advisory body at the highest level to support the president in 

the development of security policies (Interview with Ventura, 2012). Partially comprised 

of the same institutional entities as the GNPV but with a greater operational support 

mandate, the CNSP had been left to fend for itself during previous administrations, and 

regularly made up budgetary capacity through international sponsorship (RESDAL, 2011; 

van der Borgh & Savenije, 2014). Responsibilities included administering national and 

departmental observatories on violence and crime which have produced important studies 

and diagnostics on topics of security including institutions and operational deficiencies 

(Ibid.).
14

 Within these two cabinets, the most present actor is the Ministry of Justice and 

Public Security (Ministerio de Justicia y Seguridad Pública: MJSP). The responsibility of 

the MJSP covers not only security policy but oversees the police, migration and border 

directorate, and prison services. 

Competition and conflict over the division of responsibility and labour on popular files 

between the different units, directorates, and ministries was also fraught with political 

manoeuvring. As an advisor to the MJSP, when asked what the role of the Ministry was in 

the creation of security policies, responded: 

In Article 35, the powers of the Ministry of Justice and Public 

Security are described and they are to formulate the policies of 

security and of prevention. [é] In the topic of security, it is not 

difficult to realise that this ministry is responsible; in the subject-

matter of prevention, it has been made more difficult. A political 

consensus has not been achieved in the sense that prevention needs 

to work in conjunction with the Ministry of Justice and Public 

Security. This has generated territorial issues. Diverse 

governmental organisations, within the framework of their 

responsibilities, say that they carry out prevention and this creates 

                                                 
14

 ANSP director Jaime Martinez Ventura explained that it was the CNSP that proposed the development of a 

community policing philosophy to address study findings of investigation deficiencies, discipline and internal 

control problems, and institutional capacity. The project was scuppered by Flores in 2000 and replaced with 

the Ley Organica de la PNC which he considered to be a grave regression in the policeôs institutional 

development (Interview with Ventura, 2012).  
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for us a domestic issue that to some extent has consequences in the 

scope of security. (Interview with MJSP Policy Advisor, 2012) 

Bringing the idea of prevention into the MJSP as a companion component to repression in 

security was not as easy a political task as initially assumed. What helped ease the way for 

prevention as an equal conceptual, if not operational, component was the introduction of 

the aforementioned divided institutional structure (the prevention and security cabinets) in 

2010 and the eventual appointment in 2012 of Douglas Moreno, former Prisons Director, 

as vice-Minister of the MJSP. Morenoôs primary responsibility was to oversee the 

conceptual development and coordination of prevention dossiers (El Mundo.com.sv, 

2012). This appointment also helped to smooth the development of the General Directorate 

of Social Prevention of Violence and Culture of Peace (Dirección General de Prevención 

Social de la Violencia y Cultura de Paz: PREPAZ). PREPAZ had been created in May 

2010 in the security restructuring but struggled to acquire the budget to cover its purported 

responsibilities. The directorôs role was to facilitate an alliance between the central 

government and local municipalities óto work on the issue of citizen security. But 

fundamentally, [work] began with the strongest component, that is preventionô (Interview 

with Flores, 2012). Although the MJSP remained central to the development, coordination, 

and steering of the security portfolio, the repression and prevention division of resources 

and responsibilities became a significant bone of contention among formal actors.  

As a function of the nature of the security file and the objectives to expand contributions to 

outside actors, the MJSP encouraged a range of relationships to accomplish their goals 

from the elaboration of security policies and strategy directives to the implementation of 

programming through the establishment of local community violence prevention councils 

comprised of local civil society in conjunction with local government and security 

officials. A PREPAZ official explained that their department looked at their role as 

facilitators through which they attempted to establish constructive working relationships 

with other entities throughout the country (Interview with PREPAZ Official, 2012). As 

such, PREPAZ was often presented as a highlight for security relationships and an 

exhibition of the new manner of coordinating and implementing positive prevention 

policies in place of the traditional governance dependence on repressive measures 

(Interviews with Flores, 2012; PREPAZ Official, 2012). These ideologically-driven 

relationships promoting prevention were often described as resource facilitators and as 

sub-national institutional support mechanisms; capacity-building [training seminars] on 
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technical aspects of policy development and programme implementation was key (Flores, 

2012; PREPAZ Official, 2012).  

The PREPAZ director explained that consultations with óexpertsô whether from 

international organisations or small NGOs working in a local community were a fact of 

everyday work in an office whose responsibilities traversed the realm of governance from 

policy to project on multiple jurisdictions: óon the one hand there are the experts, 

academics or theorists, that help and on the other hand, on the operational level they need 

to look to prevention councils. Now, every prevention council also responds to the needs of 

the municipalityô (Interview with Flores, 2012). Going even further, Flores argued that this 

work could not be done without the efforts of the population:  

[é] the state government has the constitutional right of 

responsibility for security, but we know that we have to realise this 

with the population, with the people. Therefore, we want to give 

the people space, to the subject, to the citizens so that they can be 

involved. (Interview with Flores, 2012) 

The sentiments thus reflected say much more about the workings of PREPAZ, a joint 

policy and operations coordinating directorate, than they do about the whole of security 

governance, or even about ideology within the MJSP. Nonetheless, other sectors were 

attempting to adopt various approaches to a greater diversity of actors, demonstrating that 

operational or coordinating changes and ideological, issues-framing discourses were not 

mutually exclusive but symbiotic with both innovative and regressive features. 

4.2.1 Police as security governance actors 

Police (Policía Nacional Civil: PNC) are typically considered a tool of the democratic 

system, responsible for operations but with limited influence over policy. Most police 

officials, when interviewed, made reference to the civil war, previous authoritarian 

regimes, and the incomplete institutional reforms. A persistent concern was the manner in 

which a police history as authoritarian actors impacted on their ability to interact with other 

security actors. It also affected the way they could do their job in local communities and in 

discussions with the civil society organisations with which they worked. Struggling to right 

these issues, members of the PNC emphasised the arduous journey they had been 

undertaking to improve actions taken within their legal directive to óprotect and guarantee 

the free exercise of the rights and liberties of the personô (Ley Orgánica de la Policía 

Nacional Civil). First, in keeping with policy directives to strengthen institutions, the PNC 
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continued to implement internal reforms and improve working relationships with other 

sectors of society. Collaborations to improve interactive relationships took place at every 

level of operation; the PNC was both the beneficiary of training relationships and 

considered itself to be a collaborative partner on the development of new modes of 

policing including the introduction of a community policing philosophy. INTERPOL, the 

Regional Commission of Police Chiefs (RCPC), and international delegations provided 

frequent training exercises, inter-agency cooperation on operations, and information-

sharing mechanisms including the slow growth of criminal databases for the region.
15

  

With the new administration, the PNC was asked to expand its responsibilities from 

combating crime and conducting investigations into criminal acts to building relationships 

with communities across the country. The move was both political and operational. In 

building relationships with local community actors, the intent was to include community 

perspectives in operational policing strategies in practical ways. Argueta argues that in this 

manner the community becomes óan important actorô and cooperates in the resolution of 

security problems (Argueta, 2011, p. 157). At the same time, it was intended to build trust 

with communities at a time when the PNC suffered from historically low levels of trust.
16

 

Partially in recognition of this huge gap in public trust, the police set out community 

policing as a means through which to regain direct contact with local populations through 

the territorialisation of strategies, operations, and important community relationships. The 

community policing ideology consulted community policing best practices in the 

ódeveloped countriesô of Japan, France, and the United States (Ibid.); each country 

contributed directly to implementation efforts at some point during the process.  

The inclusion of community experience and their contributions to local adaptation of 

operations was further intended to contribute to new security governance efforts. PNC 

Director Landaverde observed that the police had also been tasked with the role of 

contributing operational experience and best practice to the formation of national security 

policies going forward (Interview with Ramirez Landaverde, 2013). Elaborated in the PNC 

Institutional Doctrine, important relationships would first allow for practical collaboration; 

community policing relations included local governments, the leadership of regional 

delegations, and with the central government across portfolios from the Prosecutor General 
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 Arévalo Herrera (2011) argues that the presence of foreign police officers can bring a richness of focus but 

it can also be negative as each emphasises that ótheir own social reality is the bestô. 
16

 In 2009, at the beginning of the FMLNôs first term in power, only 20.7 percent of respondents stated they 

had confidence in the National Civil Police (IUDOP, 2009, p. 4). In September 2012, almost 70 per cent of 

polling respondents stated that they had little or no trust at all in the police to pursue criminals although they 

had up to 72 per cent faith in the work of the military (IUDOP, 2013). 
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(Fiscalía General de la República: FGR), the Attorney General (Procuraduría General de 

la República: PGR), and the Human Rights Ombudsman (Procuraduria de la Defenca de 

los Derechos Humanos: PDDH) in order to analyse and elaborate existing plans (PNC, 

2010).  

However, a continuing slip between repression and prevention ideologies was a constant 

worry between actors collaborating on security governance. PREPAZ officials were 

reluctant to offer a policy role to police within their department in result. Instead, while 

lauding the importance of a ópolice with proximity to the communityô as well as the role 

the police played in the justice system, they saw the policy role as operational within the 

network of actors working at all levels of security governance to seek out prevention 

programming options (Interviews with Flores, 2012; 2013; PREPAZ Official, 2012). For 

PREPAZ, the police contributed amply in their support for the reinsertion of former 

criminals and on the attention to victims as well as through continuing institutional reforms 

to improve their interoperability and trust. Operating in the same vein, FESPAD worked to 

train police through workshops and the publication of a manual on the application of penal 

code procedures so that they could provide better support to cases in court (Interview with 

Guillén, 2013). Police involvement in security governance from a purely operational 

capacity over the early years of the FMLN administration was a contentious action 

initiative, especially among those who distrusted the institution over historical corruption 

and repression tendencies. However, as it turned out, adding porous walls to police 

structures to allow them both greater freedoms to consult on policy directions and to allow 

non-government entities to submit recommendations, advice, and guide changes on 

national and community levels did not result in the greatest changes to actor participation 

numbers during the first administration. 

4.2.3 The military as a persistent stop-gap in security governance 

The security governance challenge of military participation arose in the spaces between a 

community policing strategy and citizen demands for stronger operations to reduce 

criminal violence. Military officials did not contribute to most security governance 

structures as such. Nonetheless, they remained a contentious associated actor involved in 

security implementation. The FMLN, along with many civil society organisations and 

epistemic communities, had roundly condemned military deployments on the streets as a 

substantive policing tactic. However, the Funes administration reintroduced military actors 
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to public security shortly after taking office.
17

 On the justification that the police were ill-

trained and there were insufficient numbers to address the scale of the problem (Participant 

Observation, 2012; Interview with Ventura, 2013), 2,500 soldiers were deployed to the 

streets as a stop-gap measure (Ayala, 2009). Uniquely, the military was given permission 

to carry out searches, make arrests, and operate road checkpoints ï all activities of which 

are generally considered to be the purview of policing institutions. The military was further 

extended into public security functions when they were deployed to support prison guards 

in May 2010.
18

 This move was again framed as a temporary stop-gap measure to shore up 

security whilst the new government set about prison reforms and eradicating corruption.  

Figure 4-3: Military Support in Public Security: 7,900 individuals (up to 2014) (Adapted from: 

RESDAL, 2014) 

 

By 2011, about 8,500 military personnel were deployed around the county to support 

police in public security efforts leading to an overall 57 percent increase in military troops 

to 17,000 personnel accompanied by a $25 million augmentation in the salary budget 

(RESDAL, 2011). But, instead of operating solely in conjunction with the police, as had 

been promised, the military often ran their own patrols and initiatives including the 

provision of border surveillance at some 62 locations. They also took control of some of El 

                                                 
17

 Decreto No. 70 de la Casa Presidencial, 30 October 2009. 
18

 Rehabilitation programmes including the Mesas de la Esperanza which relied on the participation of gang 

members, family members, NGO including FESPAD, and government representatives were neglected in 

result. 
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Salvadorôs most notorious prisons from the outside. The prison security deployment 

remained in place, straining working relationships between prison officials and military 

personnel over several years, partially in consequence of poor military training for prison 

posts.  

The use of the military as a tool in guarding prisons or community patrols appeared to have 

a positive influence on public perceptions of the governmentôs capacity to handle security 

(Wolf, 2012b). Civil society actors worried about displacement; the militarisation of 

security governance presented as a dangerously regressive step in security building for a 

country with a history of authoritarian rule (Interviews with Aguilar, 2012; 2013; Guillén, 

2013). What emerged from the haphazard approach of introducing the military into the 

security governance fabric was disorientation on the part of other participant actors. 

Community policing and multi-actor consultations and strategy developments were 

underway and emphasised as a new manner of operating for a kinder, gentler government. 

The unilateral deployment of military to the streets in response to violent incidents was a 

mark against the integrity of violence prevention actors and observers. Mirroring how 

involvement in prevention policy development had been a contentious issue among certain 

strong prevention factions, the military participation occupied a similar position for NGOs 

and certain government institutional units who regarded it as a step confirming that the 

military still controlled the ultimate direction of citizen security in the country and limited 

their hope for a new approach. 
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Picture 4-1: Members of the New Reaction Special Forces, a unit of the Army created to fight the 

gangs, train during a simulacrum in an Army base outskirts of El Salvador, San Salvador (Source: 

Manu Brabo / MeMo, 2015) 

4.2.4 Violent officials 

Within the 2009 to 2014 timeframe of this research, significant changes within key state 

security institutions changed the dynamic of actor relations. In November, 2011, the first 

FMLN M-MJSP, Manuel Melgar óstepped downô after two and a half years in office. 

During that time, homicide rates had remained high and bilateral relations with the United 

States on security had deteriorated significantly
19

 although most other foreign bilateral 

relations had continued as usual. When Melgar resigned, former Attorney General, Romeo 

Melara Granillo, issued a statement saying that the next Minister must be able to exercise 

óinter-institutional cooperation that would fortify investigations [and operations] carried 

out by the ministryô (Voices on the Border, 2011), a clear accusation that the FMLN had 

been alienating certain historic allies. Melgarôs replacement was General David Mungu²a 

Payés, a School of the Americas alumni, who resigned his military position to take up the 

post.
20

 It was the first time since the signing of the Peace Accords that a military official 
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 A Wikileaks diplomatic cable from July 2009 indicated that US diplomats saw Melgarôs appointment as a 

complication for bilateral security operations (law enforcement) but that the move originated from within the 

FMLN rather than Funes himself (Allison, 2011). 
20

 The Salvadoran Constitution bans military personnel from holding civilian posts. The long-term result of 

this appointment was a Supreme Court challenge that ultimately ended in the Generalôs return to the military 






















































































































































































































