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Introduction

The United States and Puerto Rico

Since 1493 Puerto Rico has been the colonial property of empires, and its people
have been subject to the laws of these nations. Puerto Rico's experience under
U.S. rule is of more recent vintage. On December 10,1898, representatives of the
vanquished Spanish empire were compelled to sign the Treaty of Paris, by which
it formally relinquished sovereignty over Cuba and ceded Puerto Rico, the Philip-
pines, and Guam to the United States. The treaty established that the "civil rights
and political conditions of the natural inhabitants of the territories ceded to the
United States will be determined by Congress." In fact, in the intervening century
not only Congress but also the executive branch and the federal courts have de-
termined the political and economic conditions of the people of Puerto Rico.
This unilateral and arbitrary authority to determine the political conditions of
Puerto Rico is the essence of colonialism. Colonialism has been and continues to
be an essential element of the Puerto Rican condition and identity.

This is a study of the first three and one-half decades of U.S. colonialism in
Puerto Rico. I examine in considerable detail the ambitious campaign of social
engineering, institution-building, and capitalist development the U. S. govern-
ment instituted in that strategic island. The United States achieved a measure of
success in effecting important changes in its new colony, and it did so without
provoking civil unrest and violent opposition. However, it never did completely
achieve the goal of remaking the colonial subjects in the image of the colonizer.
Moreover, within three decades colonialism had degenerated from a carefully
conceived program of territorial administration and institutional modernization
to a system of rule by absentee corporations, incompetent colonial administra-
tors, and indifferent local political parties. Even seemingly well-meaning officials
could not halt the process of political decay and pauperization that afflicted the
prized possession. By 1932 Puerto Rico was on the verge of social collapse, and
the very legitimacy of the colonizing mission was at risk.

This is also a study of accommodation and resistance by Puerto Ricans to the
transformative campaign engineered by the new colonial power. Although I focus
almost exclusively on the Puerto Rican colonial experience, I do so in the context
of an evolving United States policy toward its other possessions and Cuba. I begin
with the rather conventional premise that the United States acquired its overseas
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territories as part of a hemispheric, if not global, strategy of commercial expan-
sion and foreign investment. However, the United States had specific plans for
Puerto Rico: The new possession would be converted into a stable strategic en-
clave in the Caribbean. From this enclave the United States could project its mil-
itary influence in the region and exert its growing commercial and industrial
strength. Puerto Rico had a dual role in the imperial designs of the United States:
It, was a naval outpost charged with protecting the Panama Canal, and it was a
transit point for the expansion of U.S. business into Latin America. Puerto Rico's
key economic and political institutions would have to be transformed for the
country to carry out these tasks. The most dramatic and enduring changes were
effected in the economic and political spheres—capitalist development and state-
building.

Class Structure and Economic Transformation

U.S. corporate investments in Puerto Rico increased rapidly after Congress
passed the Foraker Act. in 1900. This legislation established a colonial state that
was the motor force behind Puerto Rico's transformation. Following a practice
employed by European colonial powers, U.S. officials designed policies to en-
courage national capital to invest in the colony. Laws were enacted specifically to
protect the property and privilege of U.S. business and citizens. Tariff, fiscal, and
monetary measures and abundant cheap labor converted Puerto Rico into an
investor's paradise.

For all colonial societies the process of capitalist development has been "more
or less abrupt, more or less brutal and effected by more or less direct means"
(Crow, Thorpe, et al. 1988,31). Puerto Rico's experience was no different; the so-
ciety and economy were literally reconfigured during a relatively brief period of
three decades. The spread of capitalism transformed the social class structure and
the nature of political struggle in Puerto Rico. But the trajectory and speed with
which development took place was also conditioned by the existing class struc-
ture and political conditions. Capitalist development is not a mechanistic and in-
variant process, and it does not necessarily follow that other modes of produc-
tion will simply and uniformly disintegrate when confronted with capitalism's
superior productive forces. Whether existing modes of production in these soci-
eties decompose, endure, or are incorporated into the emerging capitalist sector
varies across societies. How any given society responds to foreign economic pen-
etration, particularly externally induced capitalist development, is historically
specific and will be conditioned by a number of factors.

Drawing on Chile's history of agrarian capitalism, Zeitlan and Ratcliff postu-
late that "capitalism is profoundly conditioned by the historical forms of land
property and the types of agrarian classes it confronts in its development" (1988,
146), This observation is particularly relevant for understanding Puerto Rico's
capitalist development during the first two decades of U.S. colonialism. Puerto
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Rico underwent profoundly unsettling economic changes and experienced a
marked dissolution of the social organization of daily life. But some sectors of
local capital gained in the frenzy of economic growth, whereas others were con-
sumed by it. The country's class structure was literally reconfigured within one
generation. In addition a single industry, sugar, virtually monopolized Puerto
Rico's productive resources. The change in sovereignty precipitated economic
and social turbulence that generated resistance as well as accommodation among
the disoriented colonial subjects.

The actions of organized political forces and the ideologies that guide their ac-
tivities are of vital importance in explaining the trajectory and particularities of
capitalist expansion in any given society. What follows is a series of considera-
tions on how class structure and the political representation of class interests bear
on the question of the barriers that foreign capital confronts, or can confront, as
it attempts to assert its dominance in a relatively underdeveloped society of the
kind Puerto Rico was at the turn of the century. These considerations will frame
much of the discussion in this book.

Resistance to foreign economic penetration will be strong if the productive
forces of the country are under the control of a unified national political elite.
Such resistance is particularly strong if the country has well-developed trade re-
lations with powerful nations who are reliant on its agricultural exports. Under
these circumstances foreign firms will pay substantial political and economic
costs to acquire control of local resources. The more developed capitalist pro-
duction relations are in the colony, the more determined local firms will be in po-
litically resisting the entry of foreign capital. In a society in which capitalism pre-
dominates, a proletariat will have formed. Despite its antagonism to the national
property-owning class, the proletariat will resist the profound social dislocations
and economic disintegration that result from large-scale direct foreign invest-
ment. However, such society-wide resistance requires a coherent nationalist ide-
ology that convinces workers that foreign capital threatens the dissolution of
their material and social conditions.

The political solidarity of the local property owners and their capacity to lead
other sectors in resisting foreign financial and commercial domination are very
real impediments to capitalist development. If, however, the principal capitalist
sector has not achieved a position of unquestioned social and political domi-
nance, its capacity to marshal other strata and classes to resist foreign penetration
is tenuous at best. A society is more vulnerable to foreign capital penetration if
conflict and marked political cleavages divide its capitalist class. Some sectors,
particularly those that are in a subordinate position in the national economy,
may seek cooperation with foreign capital to gain access to capital, markets, and
technology. The extent to which societies are characterized by diverse labor
regimes, land tenure systems, and modes of production also bears directly on the
challenge that foreign capital confronts as it seeks to appropriate command of
the local economy. Limited proletarianization, extensive artisan production, non-
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wage labor forms of agrarian employment, and peasant and household-based
production divide the producing class socially, ideologically, and materially.
These divisions and the lack of political organization facilitate the development
of a wage-earning labor force in service to foreign capital. Under these conditions
the formation of nationally based opposition movements to colonial domination
is a formidable task.

The type of direct foreign investment also influences the likelihood of the in-
vesting firms encountering resistance or accommodation. Investments in pro-
ductive activities that threaten to displace local capitalists will be resisted. Simi-
larly, foreign firms that appropriate locally controlled land and labor resources
will also be resisted by local firms. On the other hand, if local capitalists can col-
laborate with foreign capital and gain materially by assuming a subsidiary role in
the emerging economic order, opposition to foreign firms will be reduced. Local
firms engaged in agricultural export production benefit from the processing,
marketing, and distribution capabilities that technologically advanced foreign
firms can supply. If direct foreign investments generate demand for locally pro-
duced inputs, local firms will also work with the foreign corporations.

All or most of the conditions that affected the level and type of resistance to
colonialism and capitalist penetration were present during the first three decades
of U.S. rule. The competing economic interests of domestic capital and the di-
versified labor regimes help explain why the country's productive structure was
virtually demolished and reconstituted during the first two decades without pro-
voking a unified national resistance.

Puerto Rico: Sugar Bowl and
Gateway to Latin America

U.S. empire builders saw Puerto Rico as the gateway to Latin America and as the
Malta of the Caribbean, So it is not surprising that within weeks of acquiring
Puerto Rico, the United States moved decisively to dismantle the governing ap-
paratus left by the Spanish and to substitute its own institutions. Policies were en-
acted that rapidly set into motion the country's transition to twentieth-century
capitalism. Given Puerto Rico's importance to the realization of U.S. economic
objectives in the hemisphere, the new colonizer chose to invest heavily in Ameri-
canizing the small island nation and converting it into an enclave of the metro-
politan economy.

Puerto Rico and the Philippines were the first densely populated overseas ter-
ritories the United States acquired through war and conquest. Because these ter-
ritories were so densely populated the United States did not have the option of
relocating the indigenous people and replacing them with its own citizens. In-
stead colonial policy was designed to Americanize these people into loyal colonial
subjects and to convert the overseas possessions into large-scale producers and
exporters of sugar and other agricultural products. U.S. officials presumed that
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the Americanized colonial subjects would form a cheap and disciplined labor
force available for hire by corporations engaged in export production. Favorable
tariff and fiscal policies inflated the profitability of the sugar industry and en-
couraged massive investments in this sector. By developing the sugar industry in
Puerto Rico, as well as in Cuba, Hawaii, and the Philippines, the United States
sought to break its dependency on European beet sugar and achieve self-suffi-
ciency in this high-energy, cheap source of food. Shortly after U.S. forces defeated
the Spanish, the occupying military government began to transform Puerto
Rico's economy. As it dismantled the antiquated agrarian economy, the U.S. gov-
ernor generals energetically fostered investments and modernized the country's
transportation and communications system. The policy aim was to incorporate
Puerto Rico into the metropolitan network of investment and trade.

Capitalist expansion under colonial management followed a dynamic and a
logic that engendered both confrontation and adaptation among the colonial
subjects. But in general, metropolitan commercial and manufacturing capital
confronted only limited barriers to its expansion in Puerto Rico. The process of
economic incorporation and political transformation was accelerated in 1900,
when Congress passed the Foraker Act. This law established a colonial state ap-
paratus that directed Puerto Rico's economic transformation and that relentlessly
pursued the campaign of Americanization. Aided by favorable policies, corpora-
tions with superior financial resources were able to readily penetrate Puerto
Rico's economy. By the 1920s U.S. corporate investments in sugar, tobacco, and
needleworks dominated the economy. By this time the small island of Puerto
Rico was satisfying 14 percent of the U.S. sugar market.

Identifying Allies in the Colony

In order to quickly effect Puerto Rico's institutional and economic transforma-
tion, U.S. officials relegated the established political leadership to a subsidiary
role in the governing process. Colonial authorities also identified those domestic
elites and popular forces that favored annexation and forged alliances with them,
Puerto Rico's divided and antagonistic property-owning classes made such real
and potential alliances possible in the wake of Spain's departure. As U.S. officials
expected, local merchants and landowners who stood to gain materially from the
change in sovereignty were ready to promote Puerto Rico's incorporation into
the metropolitan economy. Although numerically insignificant in 1898, the labor
force increased rapidly with the influx of investments. Workers needed to be or-
ganized and socialized into the U.S. brand of trade unionism. (The American
Federation of Labor (AFL), then under the leadership of Samuel Gompers, took
a key role in this process.) Finally, those sectors of society that dared challenge
colonial policy had to be neutralized.

Public perception of the United States began to change from welcome libera-
tor to insolent meddling bully after 1900. The groundswell of support for the
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U.S. presence in Puerto Rico dissipated, and specific sectors of collaboration or
resistance came into being. Elaborate, shifting scenarios of political struggle and
deal-making characterized the relations between colonial officials and the local
political leadership. Puerto Rico's political parties and nascent labor organiza-
tions represented the interests and objectives of competing economic and politi-
cal forces. Intense material, ideological, and political differences divided the
property-owning classes and alienated the laboring classes.

The political parties proved unable or unwilling to build national alliances to
confront U.S. colonial rule. As I will explain later, the two dominant political par-
ties, the Federal and Republican Parties, represented distinct class interests. The
Federals relentlessly pursued home rule and attempted to block many institu-
tional changes proposed by colonial officials. The Republicans, in contrast, were
loyal apologists for U.S. rule and believed in an extended period of colonial tute-
lage to prepare Puerto Rico for statehood. Puerto Rico's agricultural workers and
artisans harbored an intense antipathy toward the dominant economic and po-
litical force, the hacendados. Colonial officials exploited these intense divisions
and prevented the crystallization of effective opposition to its rule. This lack of
unity was to no small degree the outcome of a historical process of class and po-
litical rivalries that preceded the U.S. invasion.

Politics Before 1898:
Divided Loyalties

Before Puerto Rico's acquisition by the United States, two political forces vied for
the attention of the Spanish Cortes: the Autonomist Party of Puerto Rico
(founded in 1887) and the Spanish Unconditional Party (founded in 1891).
These parties mirrored the traditional split between the Creole and Peninsular
social forces, forces that competed for supremacy during the South American
wars for independence. The Autonomist Party, one of whose most active leaders
was Luis Munoz Rivera, articulated the interests of sugar planters, coffee and to-
bacco hacendados, the pequena bourguesia, artisans, small merchants, and profes-
sionals. These sectors were unified in their struggle to wrest political autonomy
and more liberalized commercial arrangements from Spain. The Autonomists
challenged the inflexible system of colonial rule that subordinated Puerto Ricans
to the dictates and needs of the Spanish crown and capital. Spanish mercantilism
had impeded Puerto Rico's economic development. Moreover, Spain systemati-
cally opposed the efforts of Puerto Rico's leading economic sectors to ascend to
political leadership of the country. But unlike the Puerto Rican Section of the
Cuban Revolutionary Party, which was conspiring to achieve independence
through armed struggle, the Autonomists sought reform. Although not revolu-
tionary, the Autonomists were an economically progressive force which aspired
to eliminate the colonial policies that blocked the development of the country's
productive forces.
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During the last three decades of Spanish rule the peninsulares, resident Span-
ish merchants, controlled most of Puerto Rico's commercial trade. They held the
mortgages on much of agricultural land and plantations, and through credit and
debt held in check the political activities of the native-born hacendados (Rowe
1902, 352).The Unconditional Party represented these sectors that were both the
product and beneficiary of Spanish colonialism. The Incondidonales campaigned
for Puerto Rico's annexation into the Spanish body politic.

Under intense pressure from the United States and faced with a disastrous war
of attrition in Cuba, Spain on November 25, 1897, reluctantly issued proclama-
tions establishing autonomous governments in Cuba and Puerto Rico. Whereas
the Cubans rejected the overture, the Autonomist Party accepted the measure as
the crowning culmination of its efforts to achieve self-rule for Puerto Rico. Frus-
trated by their failure to preserve Puerto Rico's colonial status and feeling be-
trayed, the peninsulares disbanded the Unconditional Party on April 2, 1898.

Praxedas Sagasta, the president of the Spanish Council of Ministers, had pro-
posed the Autonomous Charter for Puerto Rico in return for the Autonomist
Party's support for his Liberal Party government in the Spanish Cortes, Muftoz
Rivera and Rosendo Matienzo Cintron accepted the quid pro quo and convened a
general assembly of the party in which it was decided to disband the Autonomist
Party and establish a Puerto Rican chapter of the Liberal Fusion Party of Spain.

The leadership's decision to disband the Autonomist party was strenuously re-
sisted by sectors of the professional strata of the party. Opposed to the hacendados
who had dissolved the Autonomists, the dissident professionals wanted to extract
more concessions from Spain. Moreover, they were not about to accede to the ha-
cendados' plan to impose their dominance over the society with the assistance of
the Spanish Liberals (Figueroa 1971,2:73-131; Rosario Natal 1989,123-136).

Jose Celso Barbosa, Manuel Fernandez Juncos, Jose C. Rossy, and other promi-
nent professionals in the Autonomist Party resigned, and with their followers
founded the Partido Autonomists Historico in March 1897, vowing to oppose
the pact with Sagasta (Ribes Tovar 1973, 368). This sector broke with the social
order based on the culture of the hacienda and openly opposed the Spanish colo-
nial regime (See Diaz Soler 1960,1:119ff; Quintero Rivera 1977,29-30,56).

Spain inaugurated the autonomous government on February 11,1898, and ap-
pointed a six-member cabinet (Todd 1953, 133). On July 17, 1898, Spanish gov-
ernor general Mejias convened the first and only session of the Autonomous Par-
liament of Puerto Rico. A week later, on July 25,1898, U.S. armed forces invaded
Puerto Rico, landing in the port of Guanica, Puerto Rico's only too brief experi-
ment in self-rule was abruptly terminated.

In 1899 the Liberal Party was reorganized as the Federal Party under Mufloz
Rivera's leadership. In the same year Jos6 Celso Barbosa disbanded the Partido
Autonomista Autentko and established the Republican Party. These two political
parties were the dominant political forces for almost two decades. They initiated
the enduring division between Puerto Ricans who aspired for autonomy under
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the protection of the United States (Federals) and those who wanted annexation
as a state of the Union (Republicans).

The Colonial State

When Congress passed the Foraker Act in 1900, it established the first legally con-
stituted overseas colonial administration in U.S. history. Congressional debates
and Supreme Court, decisions leave no doubt that the United States did not in-
tend to incorporate Puerto Rico into the Union. Puerto Rico was a territorial
possession subject to the plenary powers of Congress. The United States designed
a structure for colonial administration without the involvement of the subject
population. This colonial state was neither representative of nor accountable to
the colonized people. It was set up to administer the colony, promote economic
growth, preserve political stability, and legitimize colonial rule. Although it is for-
mally nothing more than a bureaucratic extension of the metropolitan govern-
ment, the colonial state has not been simply a regulatory and enforcement
agency. Over time its functions have changed as the colonial state has gained rel-
ative autonomy to mediate the content and direction of social and economic
change. It is also a dynamic actor that promotes fundamental changes in the
economy. State agencies have granted incentives, subsidies, and tax holidays to at-
tract foreign investors, financed the development of the physical infrastructure,
facilitated access to cheap labor, maintained the requisite industrial and social
peace during periods of economic change, lobbied aggressively in Washington for
favorable legislation for U.S. firms, and undertaken a host of other activities in
the interests of attracting and retaining foreign investments.

The colonial state has performed these tasks more adequately during certain
historical periods than during other periods. When it has failed to respond to the
shifting demands of an ever more complex and sophisticated political economy,
its powers and structure have been adjusted. As noted earlier, the conditions
under which these changes have taken place and the consequences for economic
growth and colonial legitimation are also central concerns of this study. On one
level the colonial state resembles the state in advanced capitalist economies. Ad-
mittedly it lacks autonomy in the international sphere, and the laws it passes can
be rescinded by Congress. Nonetheless, it is the repository of significant local
power, and consequently political parties have fought to control its legislative, ex-
ecutive, and judicial branches. Its centrality as an arena of political struggle is not
surprising, since the colonial state is a key actor in promoting economic change,
is the principal employer, and is the conduit through which federal funds liber-
ally flow into Puerto Rico. But state presence is not solely confined to the colonial
state. The federal government operates a number of agencies and maintains a siz-
able military establishment. Thus two state systems operate coterminously: the
colonial state apparatus that is under the management of local political forces,
and the civilian and military agencies of the United States.
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The Colony on the Verge of Collapse

I examine Puerto Rico's economic history from 1898—1917. The United States en-
acted by the end of World War I virtually all the legal and economic changes to
encourage direct foreign investments and Puerto Rico's rapid incorporation into
the metropolitan economy. A detailed economic discussion of the period from
1917-1932 is beyond the scope of this book and does not necessarily provide ad-
ditional insights into the process of constructing a colonial people. But some un-
derstanding of the economically determined political dynamics of the period is
necessary.

By the late 1920s U.S. officials knew the troubling reality that Puerto Rico's
people were among the poorest and most sickly in the Caribbean. The develop-
ment of a vast sugar and tobacco complex and exploitative needleworks industry
had created a labor force that was reliant for its survival on the growing foreign
corporate presence. Unemployment and underemployment accelerated as the
contingents of displaced small-scale agricultural producers and subsistence
farmers entered the labor market. Capitalist development was profoundly desta-
bilizing for many Puerto Ricans as they discovered that their economic survival
had become a function of the capacity to find work in highly saturated labor
markets. The federal government and colonial authorities charged the giant ab-
sentee sugar corporations, which amassed huge fortunes but paid miserly wages,
with responsibility for the labor conflict, social deterioration, and political insta-
bility that threatened the colonial enterprise.

By the early 1930s it seemed that the very process of Americanization was gen-
erating its antithesis, the formation of a nationalist vision of Puerto Rican iden-
tity and the emergence of political forces committed to promoting this identity.
Unrestrained market forces had precipitated a social and economic crisis that ul-
timately convinced the metropolitan state to intervene to save its crumbling
Caribbean colonial possession. Years before the New Deal arrived in Puerto Rico,
the federal government transferred funds to the island in the hope of ameliorat-
ing the intensity of human immiseration and imparting some stability to the
troubled island.

The period from 1917 to 1932 was marked by political confrontations and bit-
ter recriminations between U.S-appointed colonial officials and Unidn Puertor-
riquena (UP) members who wanted to reform the colonial regime. Republicans
who ardently supported Americanization and were proponents of statehood
challenged the UP. Large-scale protests and violent clashes took place between
workers who, with increasing militancy and organizational skill, struck major
centers of production and fought the local constabulary. During this period the
political sphere was highly volatile; temporary alliances were established between
the warring political parties, severe ideological and personality clashes ripped the
parties apart, new political organizations surfaced and died. Nationalist Puerto
Ricans organized a party that repudiated the established leadership and de-
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manded U.S. evacuation of Puerto Rico. The political volatility of the times did
not seriously threaten U.S. control over Puerto Rico, but it did seriously compro-
mise the task of Americanizing the colony.

The Chapters

This reexamination of Puerto Rican political economy raises and attempts to sat-
isfy a number of analytical and theoretical questions about the U.S. colonial ex-
perience. What I attempt to do is theorize Puerto Rico's institutional develop-
ment during the first three decades of colonialism. Chapter I examines how
economic transformation in the United States and the nation's changing role in
the global economy factored into the decision to wage war on Spain. Puerto
Rico's particular economic and strategic function within the emerging empire is
examined in the context of new technologies of commerce and war and U.S. as-
pirations for regional hegemony. Puerto Rico's forceful acquisition was part of a
U.S. global drive to assert itself commercially and to propagate its political insti-
tutions and cultural values regionally. But Puerto Rico quickly assumed impor-
tance as an offshore platform on which to implement and fine-tune a doctrine
of capitalist development, institutional modernization, and cultural transfor-
mation.

In Chapter 2 I discuss the economic, political, and legal changes enacted by the
military governments in Puerto Rico. I look at how the governor-generals nego-
tiated the initial stages of Puerto Rico's transition from a Spanish colonial back-
water into a forward base for U.S. commercial expansion into Latin America and
a strategic nodal point in the Caribbean. I explicate the underlying logic of the
colonizing mission—what colonial officials referred to as "Americanization." The
campaign to reconfigure Puerto Rico's institutions had both political and eco-
nomic components. The War Department initiated Puerto Rico's institutional
transformation during this time, emphasizing public instruction, infrastructure
modernization, legal and judicial changes, and professionalization of the con-
stabulary. Congress relied heavily on the work of the military regimes in devel-
oping the Foraker Act, the denning piece of colonial legislation.

During the brief period of military rale from 1898 to 1900, the major political
divisions that were to influence the contours of elite reaction to U.S. colonialism
were forged.

Chapter 3 discusses some of the economic forces and strategic considerations
that influenced the formation of colonial policy for Puerto Rico, as well as the
other territorial possessions. U.S. imperialistic aspirations had to contend with
the array of powerful domestic economic forces. The interplay of domestic and
international influences is the backdrop for understanding the development of a
territorial policy that was unprecedented in U.S. history. The chapter concludes
by examining the logic and properties of the colonial state that Congress devel-
oped and imposed on Puerto Rico.
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In Chapter 4 I take a close look at the Executive Council and examine this
unique institution's role in promoting capitalist development and institutional
transformation. This extremely powerful institution, which has been overlooked
in the historiography of Puerto Rican colonialism, was responsible for designing
and implementing the Americanization campaign. I examine the council's role in
the ideological, coercive, and developmental spheres. The Executive Council
helped set into motion Puerto Rico's transition to an export platform economy
dominated by absentee sugar and tobacco corporations.

What kinds of resistance and accommodation did the new colonizers en-
counter as they set about to systematically and thoroughly transform Puerto
Rican society? To what degree did the existing political forces retard or facilitate
this process? These are the central concerns I address in Chapter 5.1 look at the
history of conflict and accommodation between the political parties and the
colonial state from 1917 through 1932. Intense ideological, social, and material
cleavages shaped the dynamic of party politics in Puerto Rico and factored into
the strategies colonial officials used to promote Puerto Rico's Americanization. It
was during this period that the foundations of the modern Puerto Rican political
party system was established.

Chapter 6 examines how the very process of institutional and economic trans-
formation engendered new complexities that complicated the task of colonial
management. In 1917 Congress replaced the Foraker Act with the marginally
more liberal Jones Act. This act is best known for conferring collective citizenship
on Puerto Ricans. Here ! discuss the background of the Jones Act, as Puerto Ri-
cans of all political persuasions mounted a relentless offensive to liberalize the
colonial regime. Growing antipathy to colonial rule fed U.S. perceptions that in-
dependence was gaining adherents and that change was necessary. The Jones Act
was a war measure passed on the eve of U.S. entry into the European war and de-
signed to ameliorate the growing chorus of discontent in the colony. The politics
of how this act came into being is a central concern of this chapter. The Jones Act
was welcomed as a liberalization of the colonial regime; it was, however, of no
consequence for Puerto Rican women, who continued to be deprived of the right
to vote. 1 discuss how Puerto Rico's suffrage movement orchestrated an effective
political campaign to compel the local legislature to enact voting rights for
women.

In Chapter 7 I discuss the Federacidn Libre de Trabajadores and the Socialist
Party. Agricultural and industrial workers went on strike by the scores of thou-
sands, and their actions disrupted production and trade. The seeming inability of
the FLT and the Socialist Party to impose discipline on the hungry workers led
colonial officials to intervene directly in the sphere of industrial labor relations.
Initially a politically marginal force, by 1917 the Socialist Party was emerging as
a vital, political actor. By the mid-1920s widespread poverty and disease, political
conflict, labor unrest, and the emergence of a militant anti-U.S. nationalist party
combined to place at risk the legitimacy of the colonial enterprise. This context
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allows an understanding of why the federal government chose to reassess its pol-
icy of benign neglect and directly intervene to respond to the growing crisis of
legitimacy,

Positioning the Study

Much of the scholarship on the first thirty years of U.S. colonialism in Puerto
Rico examines the trajectory of capitalist development without providing an ad-
equate analysis of the altered institutional context that was essential for this
process. This work is a historically grounded interpretation of the evolution of
U.S. colonial policy in Puerto Rico that attempts to overcome this limitation in
the otherwise excellent scholarship on the period. By examining the elements of
a clearly formulated and comprehensive program of institutional transforma-
tion, state building, and capitalist development, I interrogate the sophistication
of U.S. colonial policy. I also set the context for a work in progress, in which I am
assessing how and why the U.S. fundamentally altered its colonial policy from
1932 through 1952.

One of the strengths of the book is that I make extensive use of and incorpo-
rate into the narrative the written word—and thus the public thinking—of the
key agents of the period. Many quotations from men and women who shaped the
institutions of colonial Puerto Rico inform this analysis with a particular detail
and complexity lacking in other works on Puerto Rico. I situate the evolution of
colonial policy by reference to moments of historical significance, particularly the
emergence of the United States as a global economic power and its drive for em-
pire. I examine the new scholarship on U.S. expansionism during the Progressive
Era and the normative/ideological constructions that rationalized a national pro-
gram of territorial expansion and colonialism at the end of the century. In so
doing, I have sought to place the Puerto Rican experience in the broader, and
more interesting, context of the corporate and political restructuring that was
unfolding in the United States during the Progressive Era.

This study is implicitly informed by a historical materialistic framework, but I
do not fall into the trap of relying exclusively on economistic explanations for
political behavior. Political forces, whose relationship to materiality has to be ex-
plicated and not presumed, clearly influence the contours of the colonial project.
One thing I attempt to do is to develop a historically grounded explanation of
why the United States set about to acquire Puerto Rico and remake it in its own
image. Concretely, I have tried to develop a global/national context for studying
the political economy of colonialism at the turn of the century. I do so by exam-
ining—in general terms and by reference to the seminal secondary literature—
the reconfiguration of United States capitalism at the turn of the century. I look
with particular attention at the intellectual forces that were influencing the for-
mation of a new vision of a national identity and civilizing mission, as well as the
theoretical foundations for imperialism and militarism. What I seek to do is link
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the strategy of global expansion—which is rationalized in terms of the white
man's burden of civilizing the poor, sick, wretched masses of the newly acquired
territories—with specific policies. I examine the evolution of colonial policy dur-
ing three decades in the context of shifting policy concerns, strategic considera-
tions, and economic motivations of the metropolitan state and capital. I try to
bring out the links between conceptual foundations of policy, the concrete pro-
gram, and the colonial subject's response.

My work also seeks to engage some of the explicit and underlying assumptions
in development theory. Although everyone appears to be celebrating the long
overdue burial of development theory, I think reports of its death are greatly ex-
aggerated. The concerns that informed modernization and development theory
of the 1960s and 1970s continue to be prevalent, and are in fact the implicit nor-
mative forces that drive much of the current work. Puerto Rico was undergoing
a transformation that parallels with remarkable accuracy changes that have taken
place in many less developed countries, (LDCs), The links between institutional
transformation, economic modernization, and political stability still form an im-
portant component of development discourses. These are links that I examine in
detail, and from which I postulate a series of mid-range conceptualizations. The-
orizing and research on the mechanisms through which developed countries im-
pose secular, universal, and scientific belief systems on people who are tradition-
bound, parochial, and so forth, is a focus of current development-related work.

The relationship of Western ideas and thought to the rationalizing impulses of
capitalist development is still the dynamic that informs much of the analysis of
development in LDCs. Policymakers contemplated very specific and clearly
enunciated rationalizations for crafting Puerto Rico, and to a lesser extent Cuba
and the Philippines, into societies that resembled their images of what the United
States was. These powerful men of the era were engaged in articulating a dis-
course of development whose similarity to current theorizing in postcolonial
studies should be examined.! think this work makes a modest contribution to
the postcolonial literature. It is, after all, an examination of the complex interac-
tions and mediations of an imperial culture and the myriad of indigenous cul-
tural, discursive, and political practices that manifest themselves in both resis-
tance and accommodation to that imperial culture.

An understanding of Puerto Rico's colonial past is essential to explaining why
that small island nation continues to be a colonial possession of the United States
as we enter the third millennium. Since 1989 Congress has periodically consid-
ered legislation to effect a change in Puerto Rico's political status. In 1997 the
House and Senate introduced legislation and held hearings on a proposed refer-
endum to allow residents of Puerto Rico to express their preferences regarding
the political status of the country. The work I have written synthesizes a great
deal of the policy literature and provides a historical context for understanding
congressional action on Puerto Rico's political status. Past imperial practice and
colonial response identifies the range of possible choices that are available to U.S.
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policy makers as they debate Puerto Rico's decolonization as we enter the third
millennium

Finally—and I owe a debt of gratitude to Theodore Lowi for this—my work is
relevant for understanding recent practices of globalization. The imposition of
new forms of economic organization is invariably mediated by local political
structures and practice. Increasingly research and theorizing are being directed to
understanding the challenges that emerge in non-Western or non-capitalist
countries as a result of the profoundly disruptive consequences of globalization.
Although this study concentrates on a historical moment almost a century ago, it
elucidates the remarkable similarity between the particular practices of global-
ization at that time and the contemporary moment. I directly engage a critique of
market capitalism and demonstrate that official pronouncements of its benefi-
cence were, then as now, at odds with practice.

14 Introduction



1
U.S. Imperialism

and the New Colonial Era

The advent of the "United States of America as the greatest of world-Powers is the greatest

political social and commercial phenomenon of our times. It is only when we look at the
manifold manifestations of the exuberant energy of the United States that we realize how

comparatively insignificant are all the other events of our time,

—William T. Stead, 1901

Extending the Empire Overseas

Economic dislocations and political disorders during the last decade of the nine-
teenth century convinced policymakers and important business interests of the
need for the United States to acquire external commercial markets. But in the
context of late-nineteenth-century European imperialism the development of
markets was not necessarily a benign process of investment and trade. The corol-
lary of the imperative for market expansion was a militaristic drive for territorial
acquisition. Overcoming economic crisis and fear that the commercial opportu-
nities necessary to overcome this crisis would be lost moved the United States to
war. The country pursued war against Spain in 1898 to defeat the aging empire
and wrest control of its last remaining colonies in the Caribbean Sea and Pacific
Ocean. On these strategic insular possessions the United States built naval bases
and cable and coaling stations, from which it launched a campaign of economic
penetration into Latin America and China. Puerto Rico, more than any other for-
mer Spanish possession, was the hapless victim of an explosive U.S. drive to as-
sert military and naval hegemony in the Caribbean.

In the context of growing late-nineteenth-century European commercial in-
terest in Latin America and German aspirations for a Caribbean naval base,
Puerto Rico quickly emerged as a potentially important asset to the United States.
Its strategic value rose as a direct consequence of U.S. commercial expansion into
Latin America in the early twentieth century. German war plans in the early
1900s to establish a naval presence in the Caribbean only heightened U.S. resolve
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to retain colonial control over Puerto Rico. Once the Panama Canal was opera-
tional, Puerto Rico's strategic significance escalated further. Puerto Rico was im-
portant to the U.S. for other reasons as well; it served as an experimental station
for colonial administration and was a laboratory to design and test the campaign
to Americanize a subject people. Puerto Rico was envisioned as a cultural bridge
that would serve to link North and South America. By 1932 Puerto Rico had been
transformed into an invaluable outpost of the empire and an important agricul-
tural asset that supplied the United States with 14 percent of the sugar its people
consumed. The reasons for Puerto Rico's annexation and its role in the emerging
commercial empire of the United States are the themes of this chapter.

The U.S. empire's hemispheric political and economic objectives in the late
nineteenth century decisively influenced the colonial policy it devised for Puerto
Rico. However, Puerto Rico did not figure prominently in the public debates or
newspaper accounts during the period leading to the outbreak of war with Spain
in 1898. Puerto Rico was scarcely mentioned in debates in Congress or the Span-
ish Cortes and seldom referred to in the diplomatic exchanges of the period
(Carr 1984,33). Before the outbreak of war only a small group of naval planners
and policymakers realized the potential strategic significance of Puerto Rico.
Nevertheless, once Spain was defeated, the island's fate as a colonial possession of
the United States was sealed. Puerto Rico was simply too small and too vital for
the United States to allow it an independent existence. Senator John T. Morgan,
the chairperson of the Senate Foreign Relations Committee, had expressed this
position in June 1898, barely a month before the U.S. invasion of Puerto Rico:
"The ability to sustain an independent government is more questionable because
her population cannot increase in so limited an area to the strength that is essen-
tial to independent statehood. Her geographical position is too important to dis-
tant nations, to admit of her separate independence" (Morgan 1898,643).

A sovereign Puerto Rico, lacking a military capability and led by a political elite
with close economic and cultural ties to Spain and France, was unacceptable to
the new empire. The defenseless island nation could fall prey to an aggressive Eu-
ropean state and be converted into a base from which to challenge U.S. naval
dominance and jeopardize the new empire's commercial interests.

International Trade, the Canal, and Empire

In the closing decade of the nineteenth century the United States was an emerg-
ing global power that was preparing to compete militarily and commercially with
European nations. During the 1880s European industrialized states rushed to
carve out spheres of influence and colonies in Asia and Africa. Japan was also as-
serting its imperial ambitions. Paul Reinsch, a political economist whose writings
on colonial administration influenced U.S. policy makers, dramatically described
the situation: "All are straining every nerve to gain as large a share as possible of
the unappropriated portions of the earth's surface. Wherever sharp methods of
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competition are necessary to accomplish this object, they will be employed. By
rapid preemption the available area is becoming exceedingly limited, so that the
eyes of the civilized world are already turned to the South American continent
for further fields of exploitation" (Reinsch 1900,66).

Of particular concern to the United States were the heavy investments by Eu-
ropeans in Latin America at the turn of the century. Reinsch apprised his readers
that through banking relations and the merchant marine British and German
capitalists had achieved "the conquest of South American trade." According to
Reinsch, "Geographically and politically the United States would seem to have a
decided advantage in the competition for this trade, but there are no direct bank-
ing relations and very few direct sea communications between North and South"
(Reinsch 1900, 35). Latin America was an attractive alternative to Asia precisely
because its "many small republics, weak yet independent, provided an ideal set-
ting for penetration with a minimum of formal responsibilities," that is, without
the burdens of formal colonialism (Weibe 1967,239).

Latin America was the only area in which United States business could expect
to compete effectively with European capital. But China, despite its distance, was
simply too huge and disorganized to relinquish to the Europeans. The islands in
the Caribbean and the Pacific would become stepping stones for U.S. firms to
penetrate the fabled China market and from which to compete more effectively
in Latin America against European business.

The United States had expressed territorial ambitions in the Caribbean
decades before embarking on war in 1898 (See Martinez-Fernandez 1994). In
1848 President Polk offered to purchase Cuba from Spain for $100 million. In
1866 Denmark agreed to sell its Caribbean possessions to the United States for
$7.5 million; however, the Senate refused to ratify the treaty (Nearing and Free-
man 1925, 239, 210). In the midst of the U.S. Civil War, the secretary of state
wrote to his minister in Spain that the United States "have constantly indulged in
the belief that they might hope at some day to acquire those islands [Cuba and
Puerto Rico]" (Fitzgibbon 1964, 12). According to U.S. diplomatic historian
Robert Beisner, in 1891 the Harrison administration "seriously considered"
acquiring Cuba, Puerto Rico, and the Danish West Indies, and requested Senate
ratification of a treaty for Hawaii's annexation (Beisner 1968, 188). Senator
Henry Cabot Lodge, one of the more influential and relentless expansionists of
the period, wrote in an 1895 issue of the Forum, "England has studded the West
Indies with strong places which are a standing menace to our Atlantic Seaboard.
We should have among those islands at least one strong naval station, and when
the Nicaragua canal is built, the island of Cuba... will become to us a necessity"
(Quoted in Van Alstyne 1960,207).

For three decades expansionists were consumed by two policy objectives: to es-
tablish naval bases in the Caribbean and Pacific and to build a transisthmian
canal (Campbell 1976,67). The naval bases and coaling stations were necessary to
protect maritime commerce and defend the entrances to the proposed canal.
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President Garfield's secretary of state, James G. Elaine, negotiated treaties with
strategic Caribbean islands that could be used as bases to protect the proposed
Panama Canal (Challener 1973; LaFeber 1962). In 1889 he pressured the Senate
to adopt reciprocity provisions to gave certain Cuban and Puerto Rican products
preferential tariff treatment in the US (Taussig 1931, 278-279). Blaine wrote to
Garfield that "Cuba, because of its relation to the future canal and the Gulf trade,
must never be permitted to pass out of the American system" (Pratt 1939,23), He
was a proponent of Caribbean and Pacific naval bases and confided in the Presi-
dent in 1889, "I think there are only three places that are of value enough to be
taken, that are not continental. One is Hawaii, the others are Cuba and Porto
Rico. Cuba and Porto Rico are not imminent and will not be for a generation"
(quoted in Grenville and Young 1966, 85). Exclusive U.S. control of the inter-
oceanic canal was the key to strategic and commercial domination of the hemi-
sphere (Seager 1953, 506). Naval bases and coaling and cable stations were
needed in defensible Caribbean islands that had good harbors for the empire's
navy.

Of Economic Depression and Expansionist Euphoria

The Progressive Era (1890s to 1916) marked the emergence of the United States
as a global power. Of all the events of this heady period, the foremost must have
been McKinley's decision to embark on war with Spain. This "splendid little war"
announced the formal arrival of the United States as the latest empire. By 1898
the expansionist sectors of the state and capital felt confident the country was
ready to acquire by war what it had failed to attain by diplomacy—territorial
possessions that could serve as gateways to Asia and Latin America. Scholars of
the Progressive Era seem to agree that the decision to embark on war was driven
by domestic economic factors and international competition. Among the most
important were growing excess capacity of the nation's industries and declining
domestic consumption, combined with anxiety over possible European en-
croachment in the Caribbean and fear of being locked out of China.

At the turn of the century the United States faced a situation that seemed to
mandate that it adopt a more aggressive posture in international relations. Dur-
ing the 1890s the economy was undergoing a disruptive transition characterized
by the growing importance of manufacturing capital and the emergence of
monopolistic firms. Important sectors of the business community and key poli-
cymakers were certain that without foreign markets industrial growth was threat-
ened. However, U.S. aspirations for global economic expansion were tempered by
the reality that powerful European rivals stood ready to protect their markets
from U.S. incursions.

The global depression of the 1890s propelled a new round of European impe-
rialism. As is the case with all complex economic events, no one factor can
explain the economic collapse of 1893. However, economic historian Eric Hobs-
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bawm demonstrates that the depression was precipitated by a persistent deterio-
ration in the profitability of investments (Hobsbawm 1989, 36). Europeans who
had invested heavily in the highly speculative and booming U.S. economy began
to withdraw their investments when the financial crisis hit in their home
economies. The depression revealed major imbalances in the U.S. economy—
growing surplus manufacturing capacity, saturation of domestic markets, declin-
ing corporate profitability. An adverse shift in the U.S. balance of payments in the
early 1890s further aggravated the investment problem (Brands 1992, 8). Ner-
vous foreign capitalists liquidated their U.S. investments and converted their dol-
lar holdings into gold, which they repatriated. Between 1890 and 1894 European
investors sold off about $300 million of their holdings in U.S. companies, The net
outflow of gold from the United States outran domestic gold production (White
1982, 5), The financial retrenchment and ensuing credit panic precipitated an
acute shock for the U.S. economy.

European capital had financed the expansion of U.S. heavy industries, primar-
ily railroads, but also steel, iron, and coal. Once Europeans began to dispose of
their equity in these firms, many companies were forced to curtail their produc-
tion, causing widespread unemployment. The economic downturn, combined
with the depletion of the gold reserves, triggered a stampede by U.S. depositors to
withdraw their holdings from financial institutions, further intensifying the drain
on U.S. reserves (Brands 1992, 8). In the ensuing panic the stock market plum-
meted, resulting in the greatest number of bank failures and suspensions in U.S.
history to that date (see Hoffman 1970,57; White 1982). As banks and speculators
hoarded their capital during this period of financial instability, credit was severely
reduced, leading to a contraction in production and further unemployment.

The crisis came in the wake of an unprecedented period of growth and eco-
nomic restructuring. After the end of the Civil War the country's productive ca-
pacity increased dramatically. During the 1880s exports tripled, aided in large
measure by tremendous European demand for wheat and cotton (Callcott 1942,
71; Campbell 1976, 141). Industrial output was also increasing at a staggering
rate, resulting in a substantial rise in exports of manufactured goods. In 1890 the
United States had only 3.9 percent of worldwide trade in manufactured goods,
but by 1898 it controlled 9.8 percent, and by 1913 11 percent (Fletcher 1984,177).
Machinery exports, in particular, increased rapidly, from 15 percent of the value
of manufactured exports in 1890 to 23.3 percent in 1899 (Becker 1973,478).

During the Progressive Era, the economy was moving from a competitive to a
corporate stage of capitalist development. The depression was an added stimulus
to a reorganization of the corporations that controlled productive and financial
resources (Becker 1982, 35-42, Vatter 1975, 238-263). Firms experimented with
new organizational forms, trade associations, pools, and holding companies in an
effort to counteract the business cycle downturn (Becker 1973, 469). Between
1898 and 1904 this process of corporate reconstructing grew into a merger mania
(Sklar 1988,4-5). The organization of giant holding companies and mergers was
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an attempt to restore the erosion in corporate profitability caused by overpro-
duction and accumulated surpluses. The large corporations that dominated the
economy became important instruments for "capital investment imperialism"
(Sklar 1988,81-85).

Export-oriented agricultural firms intensified their efforts to compel the U.S.
government to develop overseas markets during this period of economic difficul-
ties (Williams 1969, 36). Some of these corporations were monopolies that in-
vested heavily in the colonial possessions. Most prominent among these giants
was the American Tobacco Company, which started manufacturing cigarettes in
Puerto Rico in 1899. In 1902 the American Cigar Company, another monopoly
firm, incorporated the Porto Rican-American Tobacco Company as a tobacco-
growing subsidiary (Wilkins 1970, 156). Investment banking houses and trust
companies were formed in an attempt to overcome the problem of saturated do-
mestic markets and to sop up surplus capital (Sklar 1988, 72). These great finan-
cial houses became the principal financial instruments for investment and were
firm advocates for opening foreign markets (Weibe 1967, 231). Firms such as
Morton Trust Company, House of Morgan, and Kuhn and Loeb were established
in the wake of the corporate restructuring. Organized specially to find profitable
investment outlets for this capital, these firms had direct and ready access to the
investable stocks of accumulated capital (Parrini 1993,44). These financial firms,
however, could not rely on domestic markets to consume the "enormous conges-
tion of capital in excess of legitimate demand" (Conant 1898,337),

The Panacea:
Promoting Expansion to Avert Domestic Crisis

Policymakers and businesspeople alike believed that in the absence of foreign
markets for surplus production not only would the United States be mired in
stagnation, but the social fabric of the republic would be jeopardized. They
feared that opportunities for domestic investments were disappearing and that
employment had leveled off. The domestic market, which had been thought to be
inexhaustible and infinitely elastic, was incapable of consuming the escalating
output from the nation's industries. The following observation about the state of
the U.S. economy was representative of much of the thinking at the time; "The
Western land will not absorb farm hands at the same rate as in the past; while in
the East industry has developed so fast that the home market is already fully
stocked with most kinds of manufactured goods, profits have fallen, and there is
little inducement for a large increase of factories"(Lowell 1899,148).

The belief that external markets would absorb this surplus became an article
of faith in late 1897. The State Department cautioned, "Every year we shall be
confronted with an increasing surplus of manufactured goods for sale in foreign
markets if American operatives and artisans are to be kept employed the year
round"(quoted in Brands 1992,9). W. W. Judson reported that the United States
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expected "the policy of expansion in the West Indies and elsewhere to yield a
great increase of trade and new opportunities for the profitable use of American
capital... [and to] increase our national prosperity and our influence for the
world's good in the council of nations" (Judson 1902, 383). Fear that profit op-
portunities were rapidly disappearing reinforced long-standing desires to ac-
quire overseas territories and external markets (Weibe 1967,230). In 1895 lead-
ing U.S. industrialists established the National Association of Manufacturers
(NAM), which became a leading force for commercial expansion. NAM's plat-
form stated that "to the largest extent our home markets should be retained and
supplied by our own producers, and our foreign trade relations should be ex-
tended in every direction and manner not inconsistent therewith" (quoted in
White 1982, 83). NAM president Theodore C. Search declared in 1897 that
"many of our manufacturers have outgrown or are outgrowing their home mar-
kets and the expansion of our foreign trade is their only promise of relief"
(quoted in Sklar 1959, 59).

Columbia University professor Franklin H. Giddings was an active proponent
of commercial expansion who contributed to an emerging imperialist logic. His
writings, particularly his 1898 article "Imperialism?" reaffirmed the structural
imperative for foreign markets: "We cannot continue indefinitely to sacrifice for-
eign trade to domestic industry,.,. That American manufactures were already,
in many instances, outgrowing the home demands, and like our agricultural
products must have a foreign market was becoming daily more obvious before
the recent hostilities began" (Giddings 1898,82).

Charles Conant was the most influential theorist for U.S. imperialism of the
period. His research on the relationship between surplus capital, corporate re-
structuring, and imperialism influenced foreign economic policy making (see
Parrini 1993; Sklar 1988, 72-85). Conant observed that all the industrialized na-
tions were encountering severe limitations to their continued expansion. He at-
tributed this to a glut of capital and limited domestic investment opportunities.
In his highly influential article, "The Economic Basis of Imperialism " Conant ar-
gued that an outlet for surplus capital was critical "if the entire fabric of the pre-
sent economic order is not to be shaken by social revolution" (1898, 326).

Conant wrote during a period of profound social ferment in the United States.
Large-scale violent labor unrest often broke out into pitched battles between
armed strikers and the private security forces of the corporations, as well as the
national guard and federal troops. Increasingly strident socialist agitation and a
spreading populist movement that decried the concentration of capital and orga-
nization of monopolies threatened to alter the country's political, dynamics. So-
cialism, with its ringing critique of monopoly capital and the robber barons, was
gaining adherents among growing contingents of workers, who were forming in-
dustrial unions (Zinn 1992,247-289).

Conant warned that "under the present social order it is becoming impossible
to find at home in the great capitalist countries employment for all the capital
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saved which is at once safe and remunerative" (1898,330). This problem was pro-
peling an "irresistible tendency toward expansion" that demanded new opportu-
nities for U.S. business and outlets for U.S. capital (326). According to Conant,
"The United States cannot afford to adhere to a policy of isolation while other
nations are reaching out for the command of these new markets.... New mar-
kets and new opportunities for investment must be found if surplus capital is to
be profitably employed" (338).The United States had to either establish external
markets for the accumulated capital "or continue the needless duplication of ex-
isting means of production and communication, with the glut of unconsumed
products, the convulsions followed by trade stagnation, and the steadily declining
return upon investments" (339). The United States had to assert its "right to free
markets in all the old countries which are being opened to the surplus resources
of the capitalistic countries" (339).

Conant's work had a profound impact, on the thinking of the empire builders,
and he was rewarded handsomely for his contributions. He was Elihu Root's ad-
viser on the Philippines monetary issue, was appointed to the Commission in In-
ternational Exchange, and was an agent for the House of Morgan, as well as a
board member of Morton Trust. Politicians, naturally, echoed the concerns of ex-
port-reliant sectors of capital. Senator Albert J. Beveridge played a prominent
role in elaborating an ideology of territorial acquisition that was laced with racial
superiority and a martial spirit. Perhaps Beveridge did more than any other pub-
lic figure to popularize the idea that foreign markets and territorial expansion
were fundamental for national economic health.

American factories are making more than the American people can use: American
soil is producing more than they can consume. Fate has written our policy for us; the
trade of the world must and shall be ours, and we will get it as our mother [England]
has told us how. We will establish trading posts throughout the world as distributing
points for American products. We will cover the ocean with our merchant marine.
We will build a navy to the measure of our greatness. Great colonies governing them-
selves, flying our flag and trading with us, will grow about our posts of trade. Our in-
stitutions will follow our flag on the wings of commerce.... And American law,
American order, American civilization, and the American flag will plant themselves
on shores hitherto bloody and benighted. (Quoted in Bowers 1932,69)

Several years after the war of 1898, a Commerce Department official reaf-
firmed the importance of the war of 1898 to U.S. capital:

The Spanish-American War was but an incident of a general movement of expan-
sion which had its roots in the changed environment of an industrial capacity far be-
yond our domestic powers of consumption. It was seen to be necessary for us not
only to find foreign purchasers for our goods, but to provide the means of making
access to foreign markets easy, economical and safe. (Quoted in Zinn 1992,299)
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The Clarion Call for Commercial Competition and Expansion

By the mid-1890s key political and corporate leaders felt the nation was develop-
ing the economic and military capacity to finally assert the inviolability of the
Monroe Doctrine. Secretary of state Richard Olney reasserted the primacy of
U.S. interests in Latin America and reinforced the international image of the na-
tion as an emerging empire about to break with its isolationist past. In 1895
Olney issued his now famous declaration to British Lord Thomas Bayard:

Today the United States is practically sovereign on this continent, and its fiat is law
upon the subjects to which it confines its interposition. Why?... It is because, in ad-
dition to all other grounds, its infinite resources combined with its isolated position
render it master of the situation and practically invulnerable as against any or all
other powers. (Text in Link and Leary 1970)

Although England dismissed this churlish flexing of the imperial muscle,
Olney's brash statement was a warning to Europeans that the United States was
staking its claim in the Western Hemisphere. Europeans worried that the United
States, with its rapidly expanding industrial plant, vast quantities of natural re-
sources, and an abundant labor supply, would in the very near future pose a com-
petitive threat (see Guerra y Sinchez 1961; Viallate 1923). Prominent British
journalist William T. Stead prophesied the decline of England and warned his
readers that the disintegration of the British empire and its "definite displace-
ment from the position of commercial and financial primacy is a matter of time,
and probably a very short time," unless England merged with the "English speak-
ing United States" (Stead 1902, 6). The Statist of London alerted European
industrialists: "The capacity of the United States to compete in foreign markets
with the most advanced nations of Europe has been made superabundantly man-
ifest" (quoted in Viallate 1923, 32).

All these developments—the depression of 1893, domestic economic restruc-
turing, labor unrest, European expansionism, and the staggering growth of in-
dustrial output—constituted the ideal juncture for imperialist sectors of the state
and capital to mount a campaign of military expansion and territorial acquisi-
tion. During the decade of the 1890s a militaristic cadre of political and corpo-
rate leaders who subscribed to the tenets of social Darwinism and its notions of
racial superiority propelled the national debate on expansion and imperialism.
They were instrumental in elaborating an aggressive policy of empire building
and fostered the unprecedented peacetime militarization of the economy. This
group of influential expansionists molded public opinion in favor of overseas ex-
pansion. Senators Henry Cabot Lodge and John T. Morgan and secretary of state
John Hay were among the most influential advocates for territorial expansion.
Beveridge urged the nation toward conquest with his ultranationalist ranting.
Theodore Roosevelt, the assistant secretary of the navy during the first McKinley
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administration and vice president during McKinley's second term, used his con-
siderable influence to prepare the United States for war, while he ridiculed the
anti-imperialist forces.

The social Darwinism of the period preached the idea of Anglo-Saxon racial
superiority. Key political leaders adhered to this ideology and its notion of an in-
evitable destiny of conquest and rule. These ideas were prominent in the think-
ing of Beveridge, Lodge, Hay, and Roosevelt (see Hofstadter 1992). Elihu Root,
who was to emerge as the major architect of U.S. colonial policy, also subscribed
to the tenet of the inherent superiority of the Anglo-Saxon. As I will discuss in
the next chapter, Root's conviction that Puerto Rico's subject populations were
incapable of self-rule was grounded in these notions of Anglo-Saxon racial supe-
riority.1

The thinking of these politicians on the political and economic imperatives for
expansion were influenced by the writings of naval officer Alfred T. Mahan and
Brooks Adams, The political economist Charles Conant, Professor Franklin H.
Giddings of Columbia, and professor of government Paul S. Reinsch of Wiscon-
sin University were seminal thinkers who influenced the policy process. Major
periodicals, including the New York Tribune, published by WMtelaw Reid, the
North American Review, edited by Mayo Hazeltine, and the Review of Reviews,
edited by Albert Shaw, were influential, widely read forums for the pronounce-
ments of the expansionist voices of the state and capital.

These influential figures were also the proponents of a doctrine of sea power
that articulated the interrelationship between domestic production, international
trade, naval prowess, territorial possessions, and spheres of influence. This doc-
trine dominated the strategic thinking of the time, and the expansionists were re-
lentless in seeking its realization. Throughout the 1890s they pursued a coherent
and forceful campaign to break the country from its traditional isolation. Fully
two years before the United States went to war with Spain, Roosevelt, Lodge, and
their coterie had formulated an "imperialist philosophy for the United States, had
mapped out a program and had marshaled their forces" (Beale 1962, 63). Histo-
rian Julius Pratt maintains that by 1898 Lodge and Roosevelt had developed these
ideas into a "large policy" that aimed at no less than making the United States the
indisputably dominant power in the Western Hemisphere, "having a great navy,
owning and controlling the isthmian canal, and with naval bases in the
Caribbean and Pacific" (Pratt 1932,23),

The expansionists pressed the United States to acquire insular territories. On
January 29, 1893, the New York Tribune editorialized, "It must be recognized at
least, that we are close upon the time when the traditional hostility of the United
States toward an extension of authority, if not also of territory, among the islands
near our coasts must to some extent give way to the necessities of our increasing
commerce" (quoted in Pratt 1932, 228). In the same year Senator Beveridge
warned the Commercial Travelers Association that the European powers "seize is-
lands and archipelagos, a new territory everywhere to make monopolies for their
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markets and fortresses for their flags, while the United States remains without a
single naval rendezvous in any sea" (quoted in Braeman 1971, 23), Cabot Lodge
repeated these concerns when he warned in 1895 that "it had become apparent
that unless we were prepared to see South America share sooner or later the fate
of Africa it was necessary for us to intervene" (quoted in Widenor 1980, 107),
Theodore Roosevelt also worried that the European powers would establish a
naval presence in the region; he wanted "the ultimate removal of all European
powers from the colonies they hold in the Western hemisphere" (quoted in Collin
1990,56), These men heavily influenced the foreign policy of their party. In 1896
the Republican Party adopted an explicit imperialist policy that called for the an-
nexation of Hawaii, a government-built and owned canal through Nicaragua, the
purchase of the Danish West Indies, and the removal of European powers from
the Western Hemisphere (Pratt 1932,230-231).

Puerto Rico did not figure in the national debate on the global commercial ex-
pansion. When the United States went to war with Spain, neither the Caribbean
nor Latin America were prominent investment areas. In 1897 U.S. direct invest-
ments in the Caribbean were less than in Canada or Mexico, and far less than in
Europe (Wilkins 1970, 153). U.S. investments in the Caribbean, including Cen-
tral America, totaled only $70.2 million, and approximately $50 million of this
amount was concentrated in the Cuban sugar estates (Wilkins 1970,153). Puerto
Rico was simply not perceived by the business community or the U.S. state as a
crucial investment site that could contribute, in itself, to resolving the crisis of
overproduction and overaccumulation. Although Cuba was more important eco-
nomically, only specific sectors of the United States stood to gain significantly
from bringing Cuba into the orbit of U.S. trade. On the other hand, Cuba and
Puerto Rico, along with Hawaii and the Philippines, could materially reduce U.S.
reliance on imported European beet sugar, and serve as minor, although not in-
significant, markets for industrial goods. But overall, the dominant expansionist
sectors of U.S. capital did not attach much economic significance to the islands.

Naval Power and Commercial Expansion

Alfred T. Mahan was one of the most influential thinker on the relationship be-
tween global navy strategies and commercial expansion. A distinguished lecturer
at the Naval War College, Mahan had been in regular correspondence with
Theodore Roosevelt since 1890 and was instrumental in shaping his thinking on
the necessity of a modern navy to achieve regional hegemony. A British naval of-
ficer familiar with Mahan observed that his purpose "was to awaken public opin-
ion in the United States to the importance of a strong navy, and to bid them to
look'outwards,' taking their rightful place among the nations" (Clarke 1898,293).

Mahan explained the need to plan commercial competition in the context of
potential military or naval conflict with the European powers. Throughout the
decade Mahan was a persuasive advocate for naval buildup as a precondition for
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the United States to embark on territorial conquest. He pointed out that Euro-
pean "aspiration for commercial extension, for colonies and for influence in dis-
tant regions ... have brought them into collisions with ourselves" (quoted in
Livezey 1980). But the United States was "woefully unready, not only in fact but
in purpose, to assert in the Caribbean and Central America a weight of influence
proportionate to the extent of her interests." Mahan warned that "the piercing of
the Isthmus is nothing but a disaster of the United States, in the present state of
her military and naval preparation" (quoted in Livezey 1980,104).

Similar caution had been echoed a decade earlier by Representative Harris of
Massachusetts, who warned in 1880, "For a nation which proposes to dominate a
hemisphere, and to dictate to the great naval powers of Europe non-interference
in the affairs of the American republics, the United States is singularly neglectful
of the means by which she may make her manifesto effectual" (quoted in Seager
1953, 505). And well before Mahan surfaced as the acknowledged advocate for
naval expansion, secretary of the navy William Chandler had effectively lobbied
Congress for an oceangoing navy and emphasized the need to acquire coaling
stations. "The question of providing coaling stations abroad... becomes year by
year more important and pressing." He warned that if the new navy were to rely
on sailing power, "its offensive power will be reduced to the lowest unit" (quoted
in Seager 1953, 508). In 1883 Chandler asked Congress to obtain fifteen coaling
depots stretching from the Caribbean to Liberia, Madagascar, and Korea. Tech-
nological advances in steam propulsion convinced a navy board in 1884 to rec-
ommend abandoning the use of auxiliary sails on warships. This decision, ac-
cording to the board, "forces the single conclusion that coaling stations must be
provided"(quoted in Seager 1953,508). Between 1885 and 1887 Chandler and his
supporters convinced Congress to authorize the construction of four steel naval
ships (Campbell 1976, 156).

Stepping Stones in the Caribbean and the Pacific

Alfred Mahan was an astute observer of the changing political economy. His
major contribution to the emerging imperialist philosophy was to convincingly
demonstrate the use of sea power to establish and protect lines of communica-
tion. Colonial possessions were not necessarily held for economic exploitation
but would better serve as strategic stepping stones from which to penetrate for-
eign markets. Territories on which to build naval bases and coaling stations were
essential not only to protect maritime commerce, but to gain access to the enor-
mous markets and raw materials of Latin America and Asia. According to Mahan,
"control of the seas, especially long and great lines drawn by national interest, is
the chief among the material elements in the power and prosperity of nations"
(quoted in Beard 1955, 24). He wrote that "it is from the potential effect upon
these lines of communication that all positions in the Gulf or the Caribbean de-
rive their military value or want of value" (Mahan 1897,638).
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Mahan felt that the insular colonies would "provide resting places" for war-
ships "where they can coal and repair." Acquisition of these bases, according to
Mahan, "would be one of the first duties of a government proposing to itself the
development of the power of the nation at sea" (Mahan 1890, 83). Ideally, this
type of colony "should be able to hold out, independent of the fleet, for a length
of time dependent upon its importance, both to the general defense system and
in its intrinsic value" (quoted in LaFeber 1962, 681). "From this necessarily fol-
lows the principle that, as subsidiary to such control, it is imperative to take pos-
session, when it can righteously be done, of such maritime positions as con-
tribute to secure command" (quoted in Beard 1955, 24). Although opposed to a
large-scale policy of colonial acquisitions "with large populations whose loyalties
might prove dangerous to a naval base," Mahan felt such possessions were at
times necessary (quoted in Gannon 1978,17).

However, he warned against too many bases in the Caribbean, and sought to
influence the annexationists to confine their aspirations to those territories that
were in the immediate neighborhood of the isthmus. Bases in Puerto Rico, Cuba,
and St. Thomas were "deemed sufficient" by Mahan. He testified in Congress that
"every naval station while affording facilities for naval operations, on the other
hand imposes upon the fleet a burden of support and communication. The just
balance between too few and too many should therefore be carefully
struck"(quoted in Livezey 1980,155). A year before the United States went to war
with Spain, Mahan wrote an influential article that demonstrated that control of
Cuba was indispensable to control of the Caribbean. Mahan observed, "Re-
garded, therefore, as a base of naval operations and as a source of supplies to a
fleet, Cuba presents a condition wholly unique among the islands of the
Caribbean and of the Gulf of Mexico." He argued that "Cuba has a position that
can have no military rival among the islands of the world except Ireland" (Mahan
1897,685,690). For Mahan, Cuba, more than any other island, was ideal not only
because of its strategic location, but because it was "susceptible, under proper de-
velopment, of great resources—of self-sufficingness" (684).

Since the 1880s the proposed isthmian canal and the need for forward bases to
protect it had figured prominently in the strategic thinking of the naval estab-
lishment. Naval strategists never planned to defend the canal only with fortifica-
tions "at its termini," The navy expected to control the Caribbean and provide se-
curity for the canal with naval, positions on the perimeter. "The bases controlling
the principal passages into an essentially landlocked sea, would enable the United
States Navy to put the cork in the Caribbean bottle." One cork was Puerto Rico,
which gained strategic value because it straddled the Anegada and Mona passages
(Challener 1973, 88). Early in the 1880s the Naval College had devised strategic
doctrines for the isthmian canal, and it emphasized the necessity of U.S. control
of approach routes and outlying areas to protect the canal (Healy 1988,79). Writ-
ing in 1902, well before the canal was built, W. W. Judson echoed Mahan: "No
matter how strongly the isthmian canal may be fortified it would in war serve us
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no purpose—indeed, through war, we might lose it entirely—if our fleet could
not control its approaches" (Judson 1902, 391). In Puerto Rico and Cuba the
United States could build the bases the Naval War College thought were indis-
pensable for protecting the canal.

By emphasizing the strategic, rather than the wealth-creating, role of colonial
possessions, Mahan discarded the European notions of colonialism and advo-
cated an "open door commercial empire secured by na.val bases and a battleship
fleet"(quoted in LaFeber 1962, 685). The possessions of such an empire had a
limited economic role in generating national wealth, but were central elements of
a global strategy of imperialism. U.S. officials propagated a view of almost "inci-
dental" acquisition through war and conquest of foreign lands as corollary out-
comes of commercial expansion. Frederic Emory, the chief of the State Depart-
ment's Bureau of Commerce, stated as much in 1900. Territorial expansion, he
wrote, had come "as an incident, of the commercial expansion. The recent acqui-
sitions are but outposts of our future trade, and their chief importance consists
not in their resources and capabilities, but in their unquestionable value as gate-
ways for the development of commercial intercourse" (quoted in McCormick
1963, 155). In Ms influential work, World Politics: At the End of the Nineteenth
Century, Reinsert summarized the relationship between sea communications and
imperialism:

In this connection the growing importance of sea communications, protected trade
routes and naval stations, claims our attention. Modern imperialism is more vitally
interested in commercial expansion than in territorial acquisition; the great nations
are becoming more and more dependent on transoceanic markets. To obtain these
and to secure their future accessibility and development the trade routes leading to
them must be protected; and to this end navies as well as coaling stations and trade
entrepots, are indispensable. (Reinsch 1900, 31)

Although the possibility of naval confrontation with European powers in the
Caribbean was genuine, only Great Britain was perceived as having the naval and
military capability to thwart U.S. expansionist drives in the Caribbean, Spain, the
only other European nation with a naval presence of note, was a minor military
annoyance at best. Nevertheless, Spain, economically exhausted, diplomatically
isolated, and militarily weak, was still the most immediate impediment to U.S.
expansion. Roosevelt was convinced that Spain was easy prey and in 1896 in-
formed Lodge that he did not "think a war with Spain would be serious enough
to cause much strain, on the country, or much interruption in the revival of pros-
perity; but I certainly wish the matter would be settled this winter" (quoted in
Collin 1990, 56).

Immediately before the outbreak of war the British journal Outlook stressed
the "unanimous sentiment" in England as to the "strength and justice of the
North American position," and noted that "never in the history of the two coun-
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tries had there been such an instance of public support for U.S. policy" (quoted
in Guerra y Sanchez 1961, 361). Given its proximity to the region, U.S. resolve to
locate markets for its surpluses, and British acquiescence in U.S. territorial ambi-
tions, military expansion into the Caribbean region was a realistic and attainable
goal. To the expansionists' glee Great Britain did not oppose the territorial aspi-
rations of United States. U.S. expansion into the Caribbean would serve as a
counterweight to Germany's ambitions in the region, and for this reason Great
Britain did not oppose U.S. diplomatic and military efforts to establish hegem-
ony in the region (Gould 1982, 82).

McKinley finally decided to move against Spain, in part from fear that the fi-
nancially strapped Spanish would transfer sovereignty over the Pacific and
Caribbean islands to Germany. In 1896 noted journalist Mayo Hazeltine warned
in the influential North American Review of the need for alacrity in moving
against a feeble Spain that was unlikely to retain its possessions. He argued that if
the United States failed to act, "not only would Cuba be lost, but Spain has other
possessions of which, were she beaten at sea, she might be deprived—Puerto
Rico, the Canary Islands, the Philippine Archipelago and the Balearic Islands"
(quoted in Latane" 1907,78).

Spain had proven incapable of suppressing insurrection in Cuba and was com-
pelled to reluctantly grant Autonomic Charters to Puerto Rico and Cuba. It was
a frail adversary that the U.S. military establishment was convinced could be
readily defeated. Given the groundswell of public support for war with Spain
after the sinking of the U.S.S. Maine, continued procrastination and indecision
by McKinley could have unraveled his administration. On April 11,1898, McKin-
ley sent a special message to Congress requesting its authorization for "the
forcible intervention of the United States as a neutral to stop the war" between
the Cuban rebels and the Spanish authorities (Text of statement appears in Link
and Leary 1970).

Puerto Rico's Place in the War of 1898

U. S, thinking on Puerto Rico's function in the calculus of imperial expansion
evolved gradually. Except for some high-level naval planners, the foreign policy
making apparatus knew little of Puerto Rico's strategic significance and potential
economic value in the years immediately preceding the outbreak of hostilities
with Spain. Puerto Rico was but one small piece of a complex puzzle of global ex-
pansion and hemispheric domination, albeit a piece that key empire builders in-
creasingly felt was essential to complete the puzzle. Between 1896 and 1900
Puerto Rico's perceived value to U.S. objectives increased dramatically. Prior to
embarking on war, U.S. attention centered almost exclusively on extracting Cuba
from Spain. Although war planners did not develop a plan to annex Puerto Rico
before the war, it is certain that Kthe small but influential group of public men
who had absorbed the doctrines of Captain Mahan had not lost sight" of Puerto
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Rico (Trask 1981, 339, 341). Puerto Rico and Cuba were both potential strategic
assets of great importance that could be wrested from Spain. Eventually more
specific roles in a global strategy of commercial penetration would be developed,
but in 1898, expelling Spain from the hemisphere and imposing some type of
protectorate over its colonies was the objective of the U.S. military and foreign
policy establishment.

The Naval War Board reported in 1898 that as a strategic arena the Caribbean
possessed only a few positions of "commanding commercial or naval import."
Control of the Windward Passage, however, was of absolute necessity to control
the Caribbean and protect, the canal (Challener 1973,87). Cuba was unquestion-
ably the military target of crucial import, since it possessed well-protected har-
bors in Santiago and Guantanamo from which battleships could readily control
the passage. In 1895, as the Cuban war for independence raged, the Naval War
College prepared contingency plans for liberating the country from Spain. The
naval officers argued that "the strategic location of Cuba to the Gulf of Mexico is
so close and intimate that the value of that island to the United States in a mili-
tary and naval way is invaluable" (quoted in Trask 1981, 74). Alfred Mahan reit-
erated this in an article he wrote two years later: "Regarded, therefore, as a base of
naval operations, as a source of supplies to a fleet, Cuba presents a condition
wholly unique among the islands of the Caribbean and of the Gulf of Mexico"
(Mahan 1897, 685). The expulsion of Spain from the continent and the estab-
lishment of a heavily fortified naval base in Cuba were the central military objec-
tives. Nonetheless, naval planners considered Puerto Rico of genuine strategic
value as well, because it stood astride the Mona and Anegada passages—two of
the three "navigable breaks in the northern barrier enclosing the Caribbean Sea"
(Judson 1902, 390; Livezey 1980,149).

Before embarking on war, the U.S. Naval War Board had decided that Cuba, St.
Thomas, and Samand Bay in the Dominican Republic were all superior to Puerto
Rico as locations for military bases (Challener 1973, 100). In the event of war,
however, Spain had to be deprived of the use of Puerto Rico. Puerto Rico's im-
mediate strategic importance was that it would be used as base of operations
from which Spain could erode a blockade of Cuba or frustrate a U.S. invasion. Al-
fred Mahan maintained that Puerto Rico "would be invaluable to the mother
country [Spain] as an intermediate naval station and as a base of supplies and re-
inforcements for both her fleet and army" (quoted in Trask 1981,339).

On December 17,1896, the Naval War Board identified San Juan, Puerto Rico,
as the only fortified port that would likely be used as a supply base by Spain in the
event of a blockade of Cuba. The navy planned to cut submarine cables installed
in Ponce and San Juan that afforded "telegraphic communications with Europe
and with Cuba," in order to isolate Puerto Rico, from "which country all neces-
saries for the subjection of Cuba must be drawn" (quoted in Grenville 1968,39).
The Navy Department wanted to blockade the deepwater ports of Puerto Rico,
and stressed that "the strangulation process outlined can be quickened in its op-
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eration greatly by the bombardment of San Juan, Porto Rico" (quoted in
Grenville 1968,39). In June 1897 the Navy revised its war plans and called for the
invasion and capture of Puerto Rico, because it "offered certain advantages for
the rendezvous of Spanish ships of war coming from Europe, for the purpose of
breaking and annoying our blockade of Cuba and reinforcing their navy
there.... As soon as circumstances will permit, a detachment should be made
from the force operating in the neighborhood of Cuba, for the purpose of reduc-
ing the island of Porto Rico" (quoted in Grenville 1968,44).

As war appeared imminent the Naval War Board continued to revise its plans,
On March 8, 1898, it planned for a large expeditionary force to invade Puerto
Rico once Spanish naval forces were defeated (Trask 1981,89). On April 4,1898,
a joint navy-army board reiterated the earlier strategy (mapped out in June,
1897) of attack against Puerto Rico to deprive Spain of its use as a base of oper-
ations (Trask 1981, 339). Surprisingly, the Naval War Board appeared to have
scant knowledge of the geographical attributes that rendered Puerto Rico a po-
tentially significant military asset. The board reported in the fall of 1898 that it
"had just" heard of a promising site for a coaling station on Culebra, which was
part of the territory of Puerto Rico (Challener 1973,100),

Puerto Rico Invaded

Within the military high command General Nelson Miles was a lonely advocate
for launching an initial attack against Puerto Rico prior to invading Cuba. Miles,
who commanded the invasion force that landed in Guanica on July 25, 1898,
wrote, "I was from the first in favor of taking Porto Rico, in order that the Span-
ish forces could not use it as a base against us" (quoted in Trask 1981,340). Miles
wrote in his memoirs that "Porto Rico and the eastern half of the island of Cuba
were the objective points ... for the active operations" of the army (Miles 1911,
274). Influential public figures endorsed Miles's invasion plans. Writing from
Spain, U.S. industrialist Andrew Carnegie warned Miles that the Spanish pre-
ferred an attack on Havana because it was well fortified; he "advised the taking of
Porto Rico first, for its effect on Europe" (Miles 191,1, 274). Senator Lodge also
supported an initial attack on the island before invading Cuba, and wrote to Roo-
sevelt, "We ought to take Porto Rico as we have taken the Philippines and then
close in on Cuba. Let us get the outlying things first" (quoted in Widenor 1980,
111). Secretary of the Navy John D. Long rejected Miles's proposal. Long was
convinced that the island was too distant to hold as a base of operations against
Spain; he concluded that "the conquest of Porto Rico promised no results com-
mensurate with the sacrifices such action would entail (quoted in Trask 1981,
339-340).

Unperturbed by his failure to convince Long, General Miles then attempted to
persuade President McKinley to postpone the Cuba expedition in favor of an at-
tack on Puerto Rico. Miles argued that the army lacked the ammunition and
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fresh water supplies necessary for the more ambitious amphibious operations
against Cuba (Gould 1982,74). But McKinley rejected Miles's request as well. An
unprovoked attack on Puerto Rico would have been difficult to justify to the in-
ternational community and would have provoked bitter domestic political dis-
cord. The insurrection in Cuba, and not Spanish possession of Puerto Rico, was
the long-standing irritant that furnished the pretext for waging war against
Spain, Congress extolled its noble goals for intervening in the Spanish-Cuban
Warj in order that the "people of the island of Cuba . . . be free and independent,"
and to compel Spain to "withdraw its land and naval forces from Cuba and
Cuban waters" (quoted in Link and Leary 1970,25).

Neither McKinley nor Congress had uttered any thoughts of acquiring Puerto
Rico or of installing a permanent military base on the island. McKinley's decision
not to order an initial attack on Puerto Rico was consistent with his disclaimers
of any territorial ambitions in the Caribbean. In his proclamation of war McKin-
ley demanded Cuba's independence from Spain, but did not mention other
Spanish possessions. Alfred Mahan himself was forced to concede that the "pro-
fessed motives" of the war (gaining independence for Cuba) "prevented pre-
eminence" being assigned to Puerto Rico in the military campaign strategy
(quoted in Livezey 1980, 149). The expansionists were outspoken advocates for
launching an invasion of Puerto Rico, and once it was invaded they were relent-
less in their zeal to convince McKinley to annex the island. Annexation of Puerto
Rico would give the United States what the expansionists had long clamored
for—a permanent naval station in the Caribbean. Shortly after the hostilities
broke out, the U.S. consul in San Juan, Philip C. Hanna, recommended an early
invasion, since he was certain that "10,000 American soldiers landed in Puerto
Rico can hold the island forever," He reported to his superiors in Washington that
he was "convinced that a large number of Puerto Ricans will arise and shake off
the Spanish yoke as soon as they are assured of help" (quoted in Trask 1981,340).

After the capitulation of Santiago de Cuba, General Miles finally was ordered
to prepare for his attack on Puerto Rico. After the Santiago campaign, U.S. forces
were exhausted and large contingents of soldiers were afflicted by malaria and
dysentery. Given the depletion of the army forces, Miles was able to convince
McKinley that the attack on Havana should be aborted in favor of an expedition
against Puerto Rico (Gould 1982, 74). On June 4, McKinley sent a telegram to
Miles, who was still stationed in Tampa, asking how much time he would re-
quire to organize an expedition to "take and retain Puerto Rico" (quoted in Carr
1984,27).

An overlooked but significant figure who influenced Miles's military plans for
Puerto Rico was the spy Captain Henry T. Whitney. General Miles reported, "I
found Captain Whitney's knowledge of the country and the information gained
by him in his perilous journey through Puerto Rico to be in every respect thor-
oughly accurate and of great value to me in the conduct of the campaign"
(quoted in Chadwick 1911,291). Puerto Ricans also played a role in the preinva-
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sion plans of the United States. Jose Julio Henna and Roberto Todd met with
Theodore Roosevelt and navy commanders on a number of occasions, providing
them with maps of Puerto Rico and information on military installations and
troop strength. Henna assured U.S. officials that 25,000 Puerto Ricans would rise
against the Spaniards as soon as the U.S. military landed in Puerto Rico (Todd
1939, 10), Puerto Rican exiles who were collaborating with the Cuban Revolu-
tionary Party in New York appealed to the United States to invade Puerto Rico;
they also provided translators. The U.S. military set up three military units of
Puerto Ricans that provided intelligence, assistance, and support to the invading
forces. The Puerto Rican Commission was charged with serving as an intermed-
iary between the invading army and Puerto Ricans; it was to explain the purpose
and goal of the invasion and prevent the formation of anti-U.S. guerrilla forces.
Members of the commission accompanied General Brookes's expeditionary force
when it landed in Ponce on July 31,1898 (Negroni 1992, 367-368).

Miles received his marching orders on July 18, and set sail for Puerto Rico on
July 21. His invasion force of 3,300 troops was expected to fight 8,233 Spanish
regulars and 9,107 volunteers (Miles 1911,296). Miles originally planned to land
in Fajardo, but thinking that the Spanish knew of his plans and were waiting for
him, landed instead in Guim'ca on July 25. Shortly after his troops disembarked,
reinforcements were dispatched to Puerto Rico (see Chadwick 1911, esp.
291-292). Troops poured into Puerto Rico at a steady rate. On July 21,2,800 reg-
ular infantry, cavalry, and artillery arrived from Tampa. Between August 3 and 5,
General Brooke disembarked in Arroyo with 5,000 additional troops. During the
next three weeks additional contingents of soldiers landed, and brought the total
invasion force to 17,000 men (Cosmas 1994,234).

Most studies of the Puerto Rican campaign describe it as a brilliant military
exercise that was well planned and aggressively executed (Chadwick 1911; Cos-
mas 1994; Lodge 1899; Miles 1911; Trask 1981). Puerto Ricans took a direct role
in the hostilities by furnishing guides for attack columns and providing animals
and transportation for the invaders (Cosmas 1994,232). The Spanish authorities
apparently were shocked that their colonial subjects enthusiastically welcomed
the invading force (Rosario Natal 1989,228). Within nineteen days after landing
in Guanica, U.S. troops had overrun nearly the entire western half of Puerto Rico.
Once in Puerto Rico, General Miles ordered the formation of the Puerto Rican
Scouts. The scouts were a contingent of 70 mounted Puerto Ricans and saw
action against the Spanish (Negroni 1992,368).

Annexation: Serendipity or Calculation?

Spain sued for peace on July 18, the very day that Miles received his marching or-
ders to invade Puerto Rico. On July 30, Secretary of State William R. Day pre-
sented the formal peace protocol, which the Spanish considered to be almost in
"the form of an ultimatum" (Tompkins 1970,163). Spain's military position was
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untenable, and it was unable to marshal European support to halt the U.S. dread-
nought. It capitulated, and reluctantly signed an armistice protocol on August 12.
The armistice protocol imposed conditions the Spanish had not expected. The
United States would cease hostilities if Spain relinquished its sovereignty over
Cuba and immediately evacuated its troops. In lieu of monetary indemnity for
the losses it sustained in prosecuting the war, the United States demanded the
cession of Puerto Rico "and other islands . . . in the West Indies." The United
States also obtained an island in the Ladrones (Guam) "to be selected by the
United States" and was "entitled to hold the city, bay and harbor of Manila pend-
ing the conclusion of a treaty of peace which shall determine the control disposi-
tion and government of the Philippines" (text of protocol in Morgan 1965,231).

Some histories of the war of 1898 suggest that U.S. territorial acquisition was
serendipitous (see Bemis 1955). After acquiring overseas possessions the United
States found itself, according to some observers, "unexpectedly the owner of a
large estate. The acquisition of the Spanish colonies was an accident, in the sense
that the war was not waged with any deliberate intention of expansion" (Lowell
1899,145). A similar theme appears in contemporary scholarship that argues that
McKinley had not planned Puerto Rico's annexation before the United States
went to war with Spain. Historian David Trask writes that "prewar planning did
not contemplate major territorial acquisitions. Attacks on Spanish territories
such as the Philippines, Puerto Rico and the Canaries were intended only to sup-
port operations against the prime objective—always assumed to be Spain's forces
in and around Cuba" (Trask 1981,78). Trask maintains that the "demand for an-
nexation stemmed from the specific situation in May 1898, rather than prior de-
sign " even though the strategic advantage that would flow from acquisition of
the island was well known (343).This view was expressed at the time by British
diplomat James Bryce : "How stupendous a change in the world these six months
have brought. Six months ago you no more thought of annexing the Philippine
Isles and Porto Rico than you think of annexing Spitsbergen today" (quoted in
Collin 1990,510).

The Navy Department may not have contemplated Puerto Rico's annexation
before the United States embarked on war with Spain. Yet momentum for Spain's
expulsion from the Caribbean and Pacific and for the acquisition of its colonies
by the United States had been steadily building. Anti-annexationist leader Tennat
Lomas was convinced that the Republican administration was embarking on an
imperialist war. He warned on June 20,1898, that "the imperialists demand that
we shall hold the Philippines as a conquered province, convert the island of
Puerto Rico to our use . . , ,[andj permanently occupy Cuba" (quoted in Latane
1907, 112). According to historian Julius Pratt there was no doubt that after the
defeat of the Spanish in Manila, U.S. business was "building high hopes upon the
supposed opportunities for trade and exploitation in a string of dependencies
stretching from the Philippines to Puerto Rico... long before the conclusion of
peace with Spain" (Pratt 1939,278).
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Once McKinley issued the proclamation of war on April 12, 1898, Puerto
Rico's invasion was certain, and annexation inevitable. For fifty years the United
States had sought a coaling station in the Caribbean. Even with an independent
Cuba, the United States had no guarantee that it would acquire its cherished
naval base in the Caribbean. Annexation of Puerto Rico would provide the
United States with at least one permanent naval base in a strategic location. In-
deed, according to Paul Reinsch, "The more complete control of the Isthmian
Canal route has been the prime motive for the acquisition of Porto Rico"
(Reinsch 1911,76).

For the expansionists the possibility of obtaining a permanent U.S. naval in-
stallation in the Caribbean was just too good to ignore. Lodge and Roosevelt were
the two most relentless and irrepressible exponents for annexing all of Spain's
colonial possessions. The moment war was declared, the pugnacious Theodore
Roosevelt could no longer contain his militaristic fervor. He resigned as assistant
secretary of the navy to accept a lieutenant colonel's commission with Colonel
Leonard Wood's volunteer regiment of Rough Riders (Collin 1990, 508). From
his camp near San Antonio, Texas, Roosevelt wrote Lodge, "I earnestly hope that
no truce will be granted and that peace will only be made on consideration of
Cuba being independent, Porto Rico ours, and the Philippines taken away from
Spain" (quoted in Beard 1955, 25). On May 24, 1898, Lodge encouraged Roo-
sevelt: "Porto Rico is not forgotten and we mean to have it. Unless I am utterly
and profoundly mistaken, the Administration is now fully committed to the large
policy we both desire" (quoted in Livezey 1980,148).

Confident of the impending victory, McKinley seemed determined to acquire
Puerto Rico. On June 3, almost six weeks before Miles invaded Puerto Rico,
McKinley secretly informed John Hay, the U.S. ambassador to Great Britain, that
the United States would require the cession of Puerto Rico at the war's end rather
than monetary indemnity (Trask 1981, 343), On June 22, 1898, a month before
Puerto Rico's invasion, Roosevelt, who was on the U.S. transport Yucatan at Port
Tampa, urged Lodge, "you must prevent any talk of peace until we get Porto Rico
and the Philippines as well as secure the independence of Cuba" (quoted in Al-
fonso 1970,25). Lodge confided in Roosevelt that Day had told him, "There is of
course no question about Puerto Rico, everyone is agreed on that" (quoted in
Healy 1988, 48). By July 23,1898, Lodge was convinced that Puerto Rico would
be annexed; he informed Roosevelt, "I had a long talk with the President before
leaving Washington and he was very clear and strong about both Cuba and Porto
Rico" (quoted in Callcott 1942,103).

By retaining Puerto Rico the United States obtained the permanent Caribbean
base it had long coveted. The Senate Naval Affairs Committee requested before
the protocol of August 12, that the Naval War Board determine "what coaling sta-
tions should be acquired by the United States outside their own territorial limits"
(quoted in Livezey 1980, 148). The Board postulated that the Nicaraguan canal
would draw European naval powers to the region and recommended the acquisi-
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tion of fortified bases, including Culebra in Puerto Rico, that commanded the
points of entrance to the future canal (Grenville and Young 1966, 295). Before
peace was declared between the United States and Spain, Mahan revised his early
assessments of Puerto Rico's somewhat muted strategic significance: "Porto Rico
considered militarily is to Cuba, and to the future Isthmian canal, and to our Pa-
cific coast, what Malta is, or may be to Egypt and the beyond." He argued, "It
would be very difficult for a trans-Atlantic state to maintain operations in the
Western Caribbean with a United States fleet based upon Porto Rico and the ad-
jacent islands" (Mahan 1899, 29), The military significance of Culebra, located
about twenty miles east of the main island of Puerto Rico, to the Caribbean was
not lost on foreign correspondents. As the war raged, the Times of London re-
ported on August 1,1898,

Puertorico ... occupies a commanding position between the Mona and Anegada
passages and possesses far greater resources than the little island of St. Thomas. Its
harbours are small but capable of improvement, and a squadron based upon them
commands at short range the main sea routes from Europe to any future transisth-
mian canal. The strategic importance of Puertorico is so great and the drawbacks to
its annexation so small that its cession was certain to be demanded, (Quoted in Rod-
riguez Beruff n.d,, 9)

On September 17,1898, the Times Leader reported, "For strategical reasons the
conquest and occupation of Puertorico were seen to be indispensable at an early
period in the campaign and no doubts could arise as to the expediency of retain-
ing possession of that fertile island" (quoted in Rodriguez Beruff n.d., 9). With
the passage of time Puerto Rico's strategic significance became more apparent
and indispensable. In 1901, as negotiations with Denmark for the purchase of the
Danish West Indies were taking place, the Navy General Board decided that Cule-
bra was the preferred site for a northeastern naval base. A heavily fortified base
would be constructed on Culebra, and San Juan would serve as the supply and re-
serve collier base for ships docked in Culebra (Challener 1973,102; Grenville and
Young 1966,301). Culebra eventually assumed great military importance because
of its deepwater harbor. Culebra was also highly coveted by Germany, which had
drawn up plans for its invasion and the occupation of Puerto Rico (Herwig and
Trask 1979, 54-56). In 1904, two years before France sold its Panama Isthmus
holdings to the United States, W. W. Judson wrote,

Porto Rico . . , has upon the main island no harbors that are especially it for naval
stations, although there are several that might be used at a pinch.... Culebra ...
possesses an excellent harbor, better prepared for war purposes than any in Porto
Rico.... A naval station in Porto Rico might conceivably have great advantage over
one at St. Thomas. Porto Rico might be made self-sustaining during blockade, which
St. Thomas could never be, (Judson 1902,389-390)
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In 1906 the Naval War Board reported that "when properly strengthened" the
bases in Guantanamo and Culebra, plus the fortifications of the proposed
Panama Canal, would satisfy the navy's base requirements in the Caribbean
(Turk 1978, 193). Historian Lloyd Chester Jones concluded in his 1916 study of
the Caribbean that Guantanamo and Culebra "give the United States an un-
equaled position for the control of" the Windward and Mona Passages and "bases
of operation not to be matched by any other power in this region" (Jones 1916,
319, 321). The United States was determined to obtain exclusive possession of a
strategically situated coaling station in the Caribbean; it invaded Puerto Rico and
made its transfer of sovereignty a prior condition in its negotiation of a peace
treaty with Spain (Gannon 1978,25). The record suggests that the expansionists
were well aware before the commencement of hostilities that Puerto Rico could
well serve as a permanent naval base.

The Logic of Annexation

McKioley insisted that "the plain teachings of history" made necessary the inde-
pendence of Cuba and the annexation of Puerto Rico, McKinley claimed that the
war had cost $400 million, and as the victorious belligerent the United States had
every right to extract reparations from Spain. But since Spain was virtually bank-
rupt McKinley instructed his peace commissioners to make peace on the basis of
territorial concessions (Neale 1966, 107ff,). McKinley demanded the cession of
Puerto Rico in lieu of financial indemnity because he was "desirous of exhibiting
signal generosity" (quoted in Pratt 1939, 330; also see Rosario Natal 1989,
260-264). He instructed Ms negotiators to tell the Spanish that "it was not com-
patible with the assurance of permanent peace on or near our own territory that
the Spanish flag should remain on this side of the sea" (quoted in Trask 1981,441).

Whitelaw Reid, a member of the peace delegation and former ambassador to
France, informed the Spanish that "the judgment of the American people is so
fixed" for retaining Puerto Rico "that the administration could not make peace
on any other terms if it wanted to" (quoted in Healy 1988,47). The peace proto-
col provided for "the cession to the United States of Porto Rico and other islands
under Spanish sovereignty in the West Indies," and for "the immediate evacua-
tion by Spain of Cuba, Porto Rico, and other Spanish islands in the West Indies"
(text of protocol in Link and Leary 1970, 26-27). These islands were Culebra,
Vieques, and tiny "islands off the east coast of Puerto Rico" (Pratt 1951, 397).

On December 10,1898, the United States and Spain signed the Treaty of Paris,
which brought to an end the period of Spanish colonialism in the Western Hemi-
sphere. Within months of the declaration of war in April 22, 1898, the United
States had acquired direct control over islands it needed to realize its imperialis-
tic ambitions in the hemisphere. Once the Senate ratified the Treaty of Paris, the
United States had a "blanque check to treat the Caribbean as its exclusive sphere
of influence," which meant, according to U.S. historian Richard Van Alstyne, "that
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whatever independence (or self-determination) was enjoyed by the local re-
publics situated on the islands and along the littoral of the Caribbean Sea was
henceforth mortgaged to the foreign policy of the United States" (Van Alstyn
1960,166).

Spain transferred sovereignty of the subject populations of the Philippines,
Puerto Rico, and Guam—over eight million inhabitants—to the jurisdiction of
the United States. No representatives of these colonized people were invited to
participate in the treaty conference in Paris. Even the Cubans, who had fought
the Spanish and depleted their forces—making a U.S. military victory a virtual
certainty—were excluded. Although granted independence, Cuba was subject to
U.S. military occupation and its leaders were shocked to learn that their country's
sovereignty lay with the United States. Cuba remained under military rule until
1902, when its political leadership adopted a political system and constitution
that was virtually dictated by the United States.

Despite the national euphoria at the overwhelming victory, the McKinley ad-
ministration faced considerable Senate opposition to the treaty and initially
lacked the necessary votes for ratification. The forces arrayed against annexation
of the former Spanish territories were well organized and well financed. They
were represented by the Anti-Imperialist League, which drew support from dif-
ferent business sectors, including tobacco and beet sugar, who feared competi-
tion from the territories. Labor leader Samuel Gompers was also opposed to an-
nexation, in part because of the "menace of cheap Oriental labor" (Faulkner,
1951, 18). Moorfield Storey, a leading anti-imperialist, attempted to persuade
Secretary of State Long that there was no legal basis for granting independence
to Cuba and denying it to Puerto Rico (Trask 1981, 432). The anti-annexation-
ists orchestrated a national debate challenging the constitutional authority of
Congress to acquire colonial possessions (see Beisner 1968). Roosevelt and
Lodge were genuinely concerned that their imperialist ambitions, particularly
the annexation of Puerto Rico, would be scuttled by anti-annexationist senators
(Coletta 1957, 132).

Expansionist Senator O. H. Platt pontificated, "The history of territorial ex-
pansion is the history of our nation's progress and glory. It is a matter to be
proud of not to lament. We should rejoice that Providence has given us the op-
portunity to extend our influence, our institutions, and our civilizations into re-
gions hitherto closed to us rather than contrive how we can thwart its designs"
(quoted in Hearing and Freeman 1925,256). Senator Beveridge joined the attack
against the anti-imperialists, telling them that "we do not need more capital—we
need more circulation, more employment.... Think of the thousands of Ameri-
cans who will pour into Hawaii and Porto Rico when the republican laws cover
these islands with justice and safety" (quoted in Bowers 1932,76). Admiral Royal
Bradford, a member of the General Board, reaffirmed the crucial relationship be-
tween the acquisitions and the proposed canal in an 1899 article: "In the future
our maritime interests cannot be greater in any part of the world away from our
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own coasts than in the vicinity of the Caribbean Sea and the Isthmus of Panama.
It is of paramount importance that we have coaling stations and depots for sup-
plies located near all the great strategic points in the West Indies" (Bradford 1899,
738-739).

Andrew Carnegie opposed Philippine annexation because it could not be "ac-
complished without the direct use of force on the native population" (Beisner
1968, 176), But he endorsed Puerto Rico's annexation since, according to
Carnegie, it, had a large white population that was peaceable and predisposed to
association with the United States. Senators argued that "the Puerto Rican case
was different [from the Philippines]—that the people of that island were not op-
posed to American rule, that they could properly be incorporated in the Ameri-
can system, or that annexation of the island was justified by considerations of na-
tional safety" (Pratt 1939, 348). Carnegie was impressed that "the American
forces were greeted as liberators" by the Puerto Ricans. He believed that Puerto
Rico would eventually become "American in every sense," and was convinced that
its people would become true Americans instead of "foreign races bound in time
to be false to the Republic in order to be true to themselves" (quoted in Beisner
1968, 176). Carnegie, who was a leading anti-imperialist before the war, decided
to support the annexation of Puerto Rico, since it would never be relinquished
because it possessed an excellent naval base (Beisner 1968,176).

As the senatorial debates on treaty ratification were coming to an end, Lodge
wrote to Roosevelt, "The drift of public opinion in favor of an imperial policy
seems to be absolutely overwhelming, and the Democrats here seem to be going
to pieces over it" (quoted in Brands 1992, 31). The treaty was ratified by the Sen-
ate on February 6, 1900, by a vote of fifty-seven to twenty-seven, or one vote
more than the necessary two-thirds majority. The treaty did not define the terri-
torial status of Puerto Rico, and reserved for Congress the authority to determine
"the civil rights and political conditions of the natural inhabitants of the territo-
ries ceded to the United States."

The Treaty of Paris was novel in the annals of U.S. diplomatic history. In con-
trast to other treaties of annexation the United States had negotiated, the Treaty
of Paris left unresolved the territorial status of the acquired islands. It is clear that
the U.S. had decided to retain Puerto Rico as a territorial possession for an inde-
terminate period. According to Charles E. Magoon, law officer of the War De-
partment's Division of Insular Affairs, "Porto Rico is now a conquest, or property
seized as a spoil of war, and held to reimburse this nation for the loss of blood
and treasure occasioned by the war, and to deter other nations from engaging in
war with the United States" (USDW 1902,25). The constitutional basis for Con-
gress to determine the disposition of conquered territories had long been estab-
lished by the Supreme Court in Fleming v. Page (1850). Supreme Court Judge
Taney (who participated in the Dred Scott decision) ruled that the president
"may invade the hostile country, and subject it to the sovereignty and authority
of the United States. But his conquests do not enlarge the boundaries of this
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Union, nor extend the operations of our institutions and laws beyond the limits
before assigned to them by the legislative power" (quoted Trias Monge 1980,
1:154),

Puerto Rico and the Caribbean

The specific commercial and strategic interests of the United States had clear po-
litical ramifications for Puerto Rico. In a seminal work on the economics of in-
tervention, Jeffry Frieden writes that the "analysis of the economic motives in im-
perial expansion and contraction demands a differentiated approach to
economic aims, for the political implications of economic activities vary." He ob-
serves that "it is the differences among various economic activities that make eco-
nomic explanations of political affairs useful and that are the focus of modern
political economy" (Frieden 1989, 55). The decision to retain Puerto Rico as a
territorial possession was the product of the U.S. imperative to acquire a strategic
stronghold in the Caribbean. Given its limited size and small population, Puerto
Rico was not acquired for its direct economic contribution to increasing U.S. na-
tional wealth. Once the canal was built, Puerto Rico would gain in commercial
importance, since it would be transformed into a major transshipment point for
the distribution of commodities between North America, South America, Eu-
rope, and Asia (Reinsch 1911, 78). Although national security considerations fig-
ured heavily in the U.S. decision to permanently annex Puerto Rico, its specific
function in the imperial calculus took some time to develop.

Note

1. Of course these expansionists were expressing thoughts similar to those of their
British counterparts. The following quotation from a British diplomat, which appeared in
1898 in the Annals of the American Academy of Political and Social Science, would have res-
onated very favorably with Theodore Roosevelt: "I will not go so far as to say that the fac-
ulty of governing the tropics lies wholly with the Anglo-Saxon race but I am firmly of the
opinion that without the strong hand of the man of the north to hold things together the
tropics will never advance beyond the point which has been reached by the central Amer-
ican republics" (Ireland 1898,64).
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Military Occupation, 1898-1900:
Building the Colonial State

We have not come to make war upon the people of a country that for centuries lias been

oppressed, but, on the contrary, to bring you protection, not only to yourselves but to your
property, to promote youf prosperity, und bestow upon you the immunities and blessings

of the liberal institutions of our Government,

—Major General Nelson A, Miles, 1&9S

Citizens of the United States in adequate numbers cannot reasonably, consistently and

rightly be denied ultimate participation in federal affairs, but to the citizens of Porto Rico,
all of an alien race and foreign tongue, there could and should be such denial until it be

shown by experience that they are fitted for such participation.

—Brigadier General George W, TJavis, 1909

The War Department and Colonial Rule

With the signing of the peace protocol, the War Department was given responsi-
bility for governing Puerto Rico, Cuba, and the other territorial acquisitions. Until
February 1900, when the Treaty of Paris was ratified, the people of Puerto Rico
lived under military government. According to Charles Magoon, now of the
Bureau of Insular Affairs, a military government "is the authority by which a com-
mander governs a conquered district when the local institutions have been over-
thrown and the local rulers displaced, and before Congress has had an opportu-
nity to act under its powers to dispose of captures or to govern territories" (USDW
B1A 1902,19). Invading General Nelson Miles described the power of the occupy-
ing power as "absolute and supreme and immediately operating upon the political
conditions of the inhabitants" (PRFAA 1988, 50), President McKinley, in his ca-
pacity as commander in chief of the army of occupation, exercised virtually unre-
stricted authority over the territories, and did so for almost two years.

In July 1899, McKinley appointed New York corporate attorney Elihu Root as
secretary of war. Root was the principal architect of U.S. colonial policy, and
under his direction Congress enacted a coherent body of legislation for each of
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the possessions. Prom August 14, 1898, through May 1, 1900, Puerto Rico was
ruled by a string of military governor-generals who set about to dismantle the
administration set up by the Spanish Autonomic Charter. According to Colonel
Clarence Edwards, who served as chief of the Bureau of Insular Affairs (BIA) in
1902, "the War Department found itself without adequate machinery to handle
this new work. Its bureaus were restricted to military requirements, while the
new conditions extended to all classes of government affairs." The most immedi-
ate task the War Department faced after establishing order was collecting and dis-
bursing customs revenues to sustain the operations of the newly installed mili-
tary government (Edwards 1904, 239-240). The army appeared to be the most
experienced and organized agency to administer the new territories. R. L. Rowe,
a prominent colonial official and policymaker, observed, "In the army we have a
police force thoroughly disciplined and able to command the respect of the pop-
ulation." Rowe argued that "every branch of the service seems especially adapted
to some public purpose" (Rowe 1904, 121). Alfred Mahan, in a statement drip-
ping with martial pride and infused with the dogma of Anglo-Saxon superiority,
explained why the military was best prepared to administer the possessions: "The
officers of the army and navy are better qualified to deal with these subject races
than men engaged in the hard fight of ordinary existence" (quoted in Rodriguez
Beruff n.d., 1). Since the War Department had a critical and enduring role in de-
vising policy not only for Puerto Rico, but also for the Philippines, Cuba, and the
other territorial possessions, I will briefly review the evolution of its colonial
office.

The Bureau of Insular Affairs;
The De Facto Colonial Office

Three days after the Treaty of Paris was signed, on December 13,1898, the acting
secretary of war established the Division of Customs and Insular Affairs. The di-
vision was responsible for collecting, sorting, and filing the growing body of pa-
pers related to customs matters and civil affairs in Puerto Rico, Cuba, and the
Philippines. Four clerks were assigned to keep the records of the division as best
they could (Edwards 1904, 240; Pomeroy 1944, 525). As Congress debated the
disposition of the territories, the War Department's responsibilities in adminis-
tering the territories continued to increase in volume and complexity. Its officers
were charged not only with collecting duties and taxes, but also with enforcing
sanitary measures, establishing a school system, and reforming municipal ad-
ministrations and the judicial system. On December 10, 1900, Elihu Root up-
graded the unit to the Division of Insular Affairs and assigned it a larger staff, in-
cluding a chief (who reported directly to the secretary of war), an assistant chief,
a law officer, translators, accountants, stenographers, and clerks charged with
recording, indexing, and copying documents (Edwards 1904,243; Samonte 1925,
47). In his 1901 annual report, Root noted that the division was performing a
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'Variety of duties which in other countries would be described as belonging to a
colonial office" (quoted in Pomeroy 1944,525).

On July 1,1902, the DiYision of Insular Affairs was reorganized as the Bureau
of Insular Affairs (BIA), and its duties expanded. The BIA's duties embraced "all
matters pertaining to civil government in the island possessions of the United
States subject to the jurisdiction of the War Department." In 1907 the bureau had
a staff of seventy employees, three army staff officers, one law officer, a purchas-
ing and disbursing agent, and a superintendent of "Filipino students" (Hunt
1913,162). By the early 1900s the BIA was the federal agency responsible for de-
vising colonial policy, and its chief advised the secretary of war on all federal
matters concerning the possessions. Its staff was instrumental in drafting much
of the colonial legislation that was submitted to Congress. The BIA's legal officer
represented Puerto Rico and the other colonies in the courts of the United States
(Clark 1930, 99). In addition, the bureau was the chief fiscal agent for the
colonies and had exclusive authority for arranging the sale of Puerto Rican and
Philippine insular bonds. Finally, the BIA was also the official repository of all in-
formation on "these dependent peoples" (Hunt 1913,162).

The BIA was ordered by Elihu Root in 1901 "to determine and prescribe the
framework of the insular government; to lay down the rules of policy to be fol-
lowed upon the great questions of government as they are foreseen or arise." Ac-
cording to Root the task was complicated, since, "we have had no precedents ...
and it has been necessary to decide every question upon its own merits and to
make our own precedents for the future" (quoted in Edwards 1904, 240, 244).
Puerto Rico's last military governor, General George W. Davis, agreed there was
"no American precedent to which we can refer as an aid to decide on the form of
civil government that should be set up" (USDW United States Insular Commis-
sion 1900b, 73—74). However, the BIA drew heavily upon information the occu-
pation armies acquired through their direct contact with the subject people and
societies to develop specific policies for each possession.

The governor-generals continually experimented with different administrative
structures to govern the colony. Each enacted measures he thought necessary to
insinuate U.S. institutions into the country and effect stable colonial rule. In set-
ting colonial policy the governor-generals were guided by the laws of war, their
assessment as to the applicability of constitutional limitations, prior territorial
practices, and international law as it applied to Puerto Rico's changing political
status from occupied enemy territory (when the armistice was signed) to an un-
incorporated territorial possession of the United States (when the Foraker Act
went into effect). When the Foraker Act went into effect the War Department's
jurisdiction over Puerto Rico ended. (Its role in colonial affairs was henceforth
confined to the Philippines and Guam.) Governor Beekman Winthrop, who
complained about the difficulties of administering Puerto Rico, was among the
first officials to recommend that Congress establish a colonial office. In his 1905
report he informed his superiors, "The insular government feels greatly the need
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of some bureau or division of the Central Government in Washington, which
could act as a representative in its relations to the Federal Government and the
outside public, and which could furnish information and data without delay to
officials and others interested in Porto Rico and its resources" (U.S. Department
of State 1905,42).

President Roosevelt apparently heeded the advice, and on December 6, 1906,
informed Congress, "The administration of the affairs of Porto Rico, together
with those of the Philippines, Hawaii and our other insular possessions, should
be directed under one executive department; by preference the Department of
State or the Department of War" (quoted in Mclntyre 1932, 298). After his visit
to Puerto Rico, Roosevelt sent Congress a special message requesting that it au-
thorize a bureau to oversee the administration of the territories. Roosevelt told
Congress, "It is a mistake not so to arrange our handling of these islands at Wash-
ington as to be able to take advantage of the experience gained in one when deal-
ing with the problems that from time to time arise in another" (quoted in Par-
sons 1907,123).

A bill to set up a colonial office in the War Department generated intense de-
bate. Congressman Parsons wanted to concentrate the expertise gained by the
War Department in one special unit under its auspices. He rejected the critics'
claim that the colonial office "involved a policy of centralization, would lead to a
bureaucracy of colonialdom, and would tend to retain these possessions in a de-
pendent and colonial position instead of relieving us of responsibility for them"
(Parsons 1907, 127). President Taft wanted to transfer jurisdiction over Puerto
Rico from the civilian executive departments to the War Department because the
existing "arrangement, which followed the customary territorial procedure, was
found to be wholly unsatisfactory" (Mclntyre 1932, 296). A specialized unit for
insular affairs was never set up, and the War Department's BIA continued to op-
erate as a de facto colonial office.

Taking Stock of Puerto Rico and Its Economic Possibilities

The United States took an inventory of Puerto Rico's natural resources and as-
sessed its potential for economic growth. The Insular Commission (report issued
on June 9,1898) and the Carroll Commission (report issued on October 6,1899)
were two of the more prominent fact-finding bodies sent to Puerto Rico. Henry
K. Carroll had been commissioned by the Treasury Department to report on the
country's industrial and commercial condition (U.S. Department of the Treasury
1898), In addition, in June 1900, a third commission to study Puerto Rico's agri-
cultural conditions, with "special reference to the establishment of an agricul-
tural experiment station," arrived in the country (House 1901).

In March 1899 General Davis was ordered to submit reports on "General Op-
portunities for Investment" One district officer reported, "The future of the is-
land is bright.... But until Americans, with their ideas, energy and capital invade
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the island any decided change will come very slowly." Another observed, "The op-
portunities for investment are good if the laws and methods of taxation were
such as to make an investment safe." All the officers reported the need for credit
institutions, modernization of the infrastructure, and revision of the tax code as
stimuli for investments. Another commander reported, "With a tax on his prod
ucts sent to the United States and another on his imports from that country, the
planter is ground, as it were between the two millstones of taxation." The
Mayagilez commander recommended that "only Americans should be permitted
to come here and enter into business. All other classes, kinds, and colors should
be excluded from this time forward" (USDW 1899a, 82-84).

A Brief Moment of Autonomy

The Constitution of 1897 (commonly referred to as the Autonomous Charter)
was issued on November 25. It established an insular parliament consisting of a
Council of Administration and a Chamber of Representatives (Cdmam de Dep-
utados). The queen of Spain appointed a governor-general who was the supreme
colonial authority. Despite his extensive powers, the governor-general could not
intervene in civil and political matters unless authorized by the Council of Secre-
taries, or cabinet. This council consisted of secretaries of grace and justice and
the interior, of finance, of public education, of public works and communica-
tions, and of agriculture, industry, and commerce. The Charter also established a
popularly elected insular parliament. In a major concession to the hacendados,
the Crown gave the insular parliament the authority to establish tariffs and set
duties on imported products. The new charter took effect on February 11, 1898.
Elections were held on March 27 of that year, in which all males over age twenty-
five were granted the right to vote. The first and only meeting of the Chamber of
Representatives was held on July 17.

On July 25,1898 the U.S. Army landed in Puerto Rico, and by September the
Autonomic Charter Puerto Rico's elites had negotiated from Spain was virtually
dismantled. Some members of the professoriate of elite U.S. universities, certain
the United States would embark on colonialism, volunteered their ideas on ad-
ministration of overseas territories. Even before hostilities were concluded arti-
cles appeared in important scholarly journals. A. Lawrence Lowell wrote a num-
ber of articles that were to influence U.S. colonial policy. In May 1898, barely
one month after the United States went to war, Lowell argued that the racial and
behavioral differences between the people of Puerto Rico and the Philippines
had implications for the type of colonial administration and political rights the
United States should provide. According to Lowell, unlike the culture of the
Philippines, "civilization in Porto Rico, as in the United States, is essentially Eu-
ropean, and hence our aim must be to develop the people in the lines of our
own life. In Porto Rico the political aspirations of the people cannot be disre-
garded" (46).
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However, Lowell advised against admitting Puerto Rico as a state of the union
until "it has been trained in self-government, and has acquired the political, so-
cial and industrial habits that prevail in the United States." This period of educa-
tion would be so long "that statehood is too remote to be taken into considera-
tion in determining the immediate administration of the island"(53). He
recommended a highly centralized colonial administration headed by an ap-
pointed governor, in which legislative powers would be vested in a council to be
partly elected and partly appointed. Finally, Lowell was convinced that "if the
people of Porto Rico are to acquire our political ideas and traditions it must be
chiefly by means of the courts of law. The important thing is that the organiza-
tion and authority of the American courts should be planted in Porto Rico" (58).

Dismantling the Autonomous Government

After the departure of the Spanish, the U.S. military began to systematically dis-
mantle Puerto Rico's political and legal institutions. The BIA wanted to retain the
military government, "until there is established in said islands a civil government
which comports with the interests and inclinations of the dominant power"
(USDW BIA 1902,16). Although they lacked a blueprint for a system of colonial
administration, the governor-generals issued scores of decrees and orders with
the purpose of installing an "organized government in harmony with American
methods," which would promote the Americanization of the colonial subjects
(Edwards 1904,239).

Before Root set up the Division of Insular Affairs, the governor-generals relied
on past territorial practice and established military regulations to administer the
subject people. In fact, neither the War Department nor the president knew to
what extent the Constitution conditioned their legislative activities in the posses-
sions. Nonetheless, within the brief span of less than two years the governor-gen-
erals installed a highly centralized administration that ruled by decree and that
was profoundly insulated from local political forces. They dismantled Puerto
Rico's autonomous government, established new court and police systems, im-
plemented universal free public education, installed an internal revenue system,
and began the process of modernizing the infrastructure of roads. Military de-
crees and executive orders were promulgated that dramatically altered the pro-
ductive system and profoundly affected the material conditions of virtually every
sector of society. The military governors initiated a process of economic change
and institutional transformation that shattered the existing way of life.

During this unsettling period the military employed coercive, material, and ide-
ological means to achieve the changes they sought. The military governors not only
pacified the new colonial subjects, but they also formulated a policy of institutional
transformation that served as the foundation upon which. Congress modeled its
colonial policy for Puerto Rico. William R Willoughby, who served in different ca-
pacities in the colonial administration and wrote extensively on the subject, ob-
served that although Puerto Rico "was in possession of a complete system of local
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government, the principles upon which this system was based, and especially the
manner in which it was actually administered, were so completely at variance with
American theory and practice that it was inevitable that radical changes would have
to be made at the earliest possible moment" (Willoughby 1905,119).

The governor-generals quickly began to reform the judiciary, the criminal pro-
cedure system, and the tax regime. They also scuttled the elitist educational sys-
tem inherited from the Spanish and introduced mass public education. The
governor-generals were determined to promote Americanization through educa-
tional restructuring. Indeed, according to Major General Guy V. Henry, who
served as Puerto Rico's third governor-general, "The work of Americanizing a
new colony inhabited by an alien people, of a race diametrically opposed to the
Anglo-Saxon in very many respects," was one of his primary responsibilities. His
duty was "to encourage native talent in adopting our ideas or morals, govern-
ment and institutions," and to "educate those inhabitants of the island to our way
of looking at things who were by nature and education best fitted for the work"
(Henry 1899,1475). Brigadier General George W, Davis, Puerto Rico's last gover-
nor-general, identified his mission comparably: "The problem now before us is
not to give the people of Porto Rico an opportunity to show their capacity for
self-government, but to train that capacity to its full development" (Davis 1900,
161), Willoughby saw the "problem of political education" in Puerto Rico as one
of the principal tasks of colonial administration. The aim was to "educate and
train the people governed to the end that . . . the management of their own affairs
shall be placed in their own hands" (Willoughby 1909,160),

The task of administering the new colonial possessions was not confined merely
to reforming existing institutions and reasserting social stability. From the outset
the military governors were engaged in a campaign to disseminate their concep-
tion of U.S. values and attitudes throughout the subject population in order to
legitimize and facilitate colonial rule. Education Commissioner Roland P. Falkner
echoed these objectives. "The primary object of our administration in Porto Rico,"
he informed his colleagues at the 1908 Lake Mohonk conference, "should be to in-
fuse into the political, social and economic life of the Porto Rican people, the spirit
rather than the form of American institutions" (Falkner 1910,171).

General Davis identified three distinct legal periods of military rule: from the
invasion on July 25, 1898, until the signing of the peace protocol on August 12;
from the protocol until the ratification of the Treaty of Paris on April 1I, 1899;
and from that date until the signing of the Foraker Act on May 1, 1900 (PRFAA
1988, 42). During each period the governor-generals decreed institutional
changes that intensified Puerto Rico's subordination to the metropolitan state,

The First Period: July 25-August 12,1898

Three days after disembarking in Guanica Major General Nelson A. Miles issued
his first proclamation to the people of Puerto Rico: "The chief objective of the
American military forces will be to overthrow the armed authority of Spain and
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to give to the people of your beautiful island the largest measure of liberty con-
sistent with this military occupation" (PRFAA 1988, 49). On July 29, he in-
structed his subordinates that "the effect of the military occupation of the
enemy's territory is the severance of the former political relations of the inhabi-
tants, and it becomes their duty to yield obedience to the authority of the United
States (PRFAA 1988, 50).

President McKinley issued executive orders to govern the military administra-
tion of Cuba, but he did not do so for Puerto Rico. The authority for the general
of the occupying army of Puerto Rico to issue "orders changing existing laws and
instituting reforms" was derived from General Order 101 (USDW 1900b, 15).
These orders were originally issued to guide the conduct of the commanding of-
ficer over those portions of Cuba that came under U.S. military control (PRFAA
1988,49). The orders decreed that the commanding officer "possesses the power
to replace or expel the native officials in part or altogether, to substitute new
courts of his own constitution for those that now exist, or to create such new or
supplementary tribunals as may be necessary" (quoted in Trias Monge 1980,
1:160). Citiog legal precedents, Charles Magoon affirmed that "the conquering
power has a right to displace the preexisting authority and to assume to such an
extent as it may deem proper the exercise by itself of all the powers and functions
of government." According to Magoon the purposes of the military government
in Puerto Rico were to "promote conditions which will justify the transfer of the
administration of civil affairs to the civil branch of the government" and to police
the territory and preserve peace and order until Congress approved legislation
"required by the conditions existing in the territory" (USDW BIA 1902,15, 26).

During his brief command in Puerto Rico General Miles did not effect any
changes in the civilian government. Miles instructed his officers that the munici-
pal laws should be continued in force "as far as they are compatible with the new
order of things" (quoted in PRFAA 1988, 50). The ordinary tribunals were ex-
pected to administer the laws under the supervision of the commander of the
military forces. The governor-general could replace or dismiss the officials and
establish new tribunals if it became "necessary to the maintenance of law and
order" (quoted in PRFAA 1988, 50). General Miles issued orders voiding the ju-
risdiction of Puerto Rican courts over offenses and crimes committed by U.S.
military forces. He established military commissions to try person accused of vi-
olent crimes and provost court to try al! other crimes committed by and against
army personnel or employees of the occupying army.

After the defeat of the Spanish military forces, General Miles was obligated to
reestablish social order and public safety. This mission proved to one of the
army's greatest challenges. In the aftermath of the collapse of the ancient author-
ity and the evacuation of Spanish troops, widespread violence (partidas sedi-
ciosas) broke out in the rural areas. The rural brigandage was concentrated in the
areas of coffee cultivation in the interior of the country, especially in San Se-
bastian, Lares, Arecibo, Moca, and Las Marias. The violence was perpetrated by
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groups of rural workers and indebted small landowners against Spanish mer-
chants and hacendados.

These partidas sediciosas were not rural insurrections against the new coloniz-
ers. The military authorities portrayed these disturbances as spontaneous out-
bursts of common criminality directed against the symbols and representatives
of the old order. They constituted a repudiation of the Spanish social and eco-
nomic regime and "a settling of accounts with the most visible representatives of
that hated order" (Pico 1987,201). General Davis observed that the "evil disposed
classes rose against the Spaniards, and murders, robberies and arson were com-
mon." He admitted, "The difficulties encountered by the United States Army in
stopping these outrages was very great. All was strange to the officers and men"
(USDW 1900b, 19). The mayor of Quebradillas reported that "when the Spanish
troops left after the occupation, vengeance entered" and he called on the U.S.
army to "make the Spaniards clear out," as the "only hope for the peace of this
country" (quoted in Carroll 1899,601), The partidas proved particularly difficult
for the U.S. army to extinguish, and the rural bandits continued to terrorize the
rural elite through the last months of 1898. In the hope of suppressing the vio-
lence, Miles mobilized the Porto Rican Guards as an auxiliary military force. The
Guards, comprised exclusively of Puerto Ricans, were stationed in towns for-
merly patrolled by the Spanish Civil Guard (Negroni 1992, 368-69).

The Second Period: August 12, 1898-April 11,1899

Two days after the signing of the armistice protocol, which formally ended the
hostilities, General Miles left Puerto Rico. During the second period of military
occupation, "the United States had the status of belligerent nation, in legal pos-
session and control through hostile occupation, of a colony of Spain" (PRFAA
1988, 52). On October 1, 1898, President McKinley established the Military De-
partment of Puerto Rico, which divided the island into the geographical districts
of San Juan and Ponce (USDW 1900b, 89). General John R. Brooke, who chaired
the committee that arranged for the evacuation of the Spanish troops, was the
governor-general from October 18 until he was recalled to Washington on De-
cember 9,1898. Spain's governor-general left Puerto Rico on October 16, and two
days later the remaining Spanish troops were evacuated. With the final lowering
of the Spanish flag on October 18, 1898, sovereignty of Puerto Rico was trans-
ferred to the United States.

General Brooke's first general orders reaffirmed that the military government's
authority was "absolute and supreme." As long as the "inhabitants yield obedi-
ence to the civil representatives of law and order," Brooke did not expect "that the
military shall intervene," As long as they were "compatible with the military gov-
ernment" and did not violate the U.S. Constitution, Puerto Rico's laws would be
enforced. But he warned that "the military will sustain the civil authority with
armed force to secure the prompt arrest and punishment of malefactors" who

Military Occupation, 1898-1900 49



failed to render obedience to the law. Brooke retained "the judges and all othe
officials connected with the administration of justice," including the local con-
stabulary and police, "who accept the allegiance to the United States" (USDW
1900b» 89-90). General Brooke wrote to his superiors in the War Department
that he intended "to leave undisturbed the existing conditions, believing it to be
for the best interests of the Island that the former system of laws through unequal
and oppressive in many respects [be retained] . . . rather than to run the chance
of chaos and disorder by instituting changes with which the people were unfa-
miliar" (Trias Monge 1980,165).

Nevertheless, Brooke's two-month tour of duty was marked by considerable
activity, and he modified and adapted Puerto Rico's laws "to suit the change that
must soon come,... complete territorial autonomy" (USDW 1900b, 84). Brooke
retained the Insular Council (also known as the Council of Secretaries) that had
been established under the Autonomous Charter. Luis Mufloz Rivera was the sec-
retary and was appointed council president. Juan Hernandez Lopez served as sec-
retary of justice, Julian E. Blanco was the secretary of finance, and Salvador Car-
bond! was in charge of public works.

On November 29, Brooke abolished the elected legislative body known as the
diputacidn provincial, which he "considered as wholly unnecessary and incom-
patible with the present administration of public affairs." Its responsibilities were
reassigned to the Council of Secretaries, all of whom were appointed by the gov-
ernor-general. (USDW 1900b, 91). Barely three weeks before the diputacidn was
dissolved, its vice president, Manuel Egozcue, had testified before Commissioner
Carroll that "it would be a pity at present to do away with the only institution in
the island whose officers were elected by popular vote" (Carroll 1899,238). The
audienda territorial, the appellate court of the Supreme Court of the Crown of
Spain, was dissolved and replaced by a seven-member supreme court of justice
(USDW 1900b, 92).

General Brooke appointed military chaplain Reverend E. Sherman, S.J., to
head a commission to study the country's social and economic conditions. Sher-
man urged Brooke to exercise "the strong hand of the military arm, aided and
abetted by a system of civil police and rural guard [to be] composed where pos
sible of some of the better class of Porto Ricans," to suppress the rural banditry.
Sherman recommended that General Brooke hold "the civil authorities, begin-
ning with the commissaries of the barrios personally responsible" for maintain-
ing order in their districts (Berbusse 1966, 113). He was certain that the with
drawal of U.S. forces would have resulted in "disastrous consequences." According
to Brig, General Davis, "During the period of hostile operations and following,
bandits and outlaws raided the island. Great quantities of coffee were forcibly
taken, houses and mills burned and the people terrified" (USDW Division of In-
sular Affairs, 1900,28). Brooke claimed that only the Spaniards had been victim-
ized by the rural bandits—the English, French, and German plantations were ap-
parently spared during this period (Rosario Natal 1989, 310). Before being
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evacuated the Spanish governor-general Macias ordered his troops to cooperate
with the U.S. army in suppressing thcpartidas (Rosario Natal 1989, 252).

On December 6,1898, military command was transferred to Brigadier General
Guy V. Henry, who served as governor-general until May 8» 1899. Henry reported
that when he "assumed control of" Puerto Rico "I found confronting me all the
difficulties and problems that are natural to such a chaotic condition of govern-
ment as the Spaniards left"(Henry 1899, 1475). Henry continued to overhaul the
colonial administration, and further centralized authority. He was a committed
and resolute agent of Americanization and claimed that one of his key roles was
to "educate the people to appreciate and understand our ways so they would be
equal to the task" of self-government (Henry 1899, 1475). He reported that he
was trying to educate Puerto Ricans, "giving them kindergarten instruction in
controlling themselves without allowing them too much liberty" (Berbusse 1966,
88). Henry's tenure was notable for his undisguised efforts to limit the influence
of the Federal Party in the conduct of government. The Federal Party had gained
most of the elective posts, and its adherents were appointed to insular and mu-
nicipal posts. The Federals, led by Mufioz Rivera, had the political acumen and
determination, which they readily employed, to impede the institutional changes
Henry decreed.

Government Reorganization. General Henry was energetic in his pursuit of
institutional reform. Under his command an educational program was devised,
an islandwide board of health was established, the constabulary was reorganized,
and a new tax system imposed. On February 6,1899, Henry decreed that "after a
trial of two months, the organization created under the Spanish system, known
as the Insular Council, and continued by the Military Governors, is not compat-
ible with American methods and progress, and is therefore dissolved" (USDW
1900b, 98), Henry replaced the Insular Council with four departments, for each
of which he appointed a secretary: State (Francisco de P. Acufta), Justice (Her-
minio Diaz Navarro), Finance (Cayetano Coll y Toste), and Interior (Federico
Degatau y Gonzalez). Two of the appointees were Republicans and two were Fed-
erals, but all received "the necessary directions from him". (USDS 1903, 10,
USDW 190Gb, 98). He warned his new secretaries that he would not tolerate re-
sistance to his decrees: "Heads of departments or others objecting to the intro-
duction of American methods of business and progress or to the investigation of
the affairs of the departments when properly ordered will be relieved from office
or their resignations accepted if tendered" (USDW 1900b, 98).

Henry assigned military officers to advise the secretaries of the Departments of
Finance and Justice. The military adviser for the Justice Department was ordered
to assist the secretary "in preparing laws or systems in accord with those in vogue
in the United States." First Lieutenant Frank Mclntyre, who was appointed chief
of the Bureau of Insular Affairs in later years, was ordered to advise the finance
secretary "with reference to American methods in the conduct of his depart-
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ment" (USDW 1900b, 99). The reconstituted cabinet was similar to that later set
up by the Foraker Act in that each department was independent of the other and
answerable to the goYernor. The secretaries were to receive "orders from and cor-
respond" directly with the governor-general (USDW 1900b, 100). This decree ab-
rogated the powers Spain had granted the council under the Autonomous Char-
ter. Historian Edward Berbusse observes, "It was clear that these secretaries of the
government were to be mere instruments of the governor-general. They had lost
the autonomous powers that had been given the Insular Council by the Consti-
tution of 1897, democracy had taken a step backward" (Berbusse 1966,92).

Munoz Rivera and the other Puerto Rican members of the council resigned on
February 9, 1899, to protest the council's dissolution. With the abolition of the
council Munoz announced that the military regime had denied Puerto Rico the
only avenue "for collective representation." The council had been progressively
losing its decision-making powers to the military governor and found "itself
more decorative than useful" (Barcel6 1925, 512). General Henry had become
impatient with the impertinence of his colonial subjects and chose to dissolve In-
sular Council because it was "contrary to that which should exist under the pres-
ent form of government, in which there can be only one head, the Military Gov-
ernor of the island" (USDW 1900b, 100), Munoz announced to the press, "We fell
from power because we refused to accept the wiping out of the shadow of self-
government that still exists.... We seek to serve the United States; but in serving
her, we will never abdicate our ideals" (quoted in Berbusse 1966,92—93). Given
his antipathy for the Federals, who he was convinced were an obstreperous clique
subservient to Munoz Rivera, General Henry may have chosen to provoke the
resignation of the Federals in order to restructure the colonial administration
without interference (Gannon 1978,141).

A lengthy and often vitriolic period of wrangling between the Federal Party
and the governor-generals began with this initial act of resistance. Henry turned
to the Republican Party, which was more amenable to colonial dictates and
"which became the administration party" to staff various government positions
(Wilson 1905, 68). He dismissed the Federal Party's claims that it was the domi-
nant representative force for Puerto Rican aspirations and had an electoral man-
date to effect change. Indeed, Henry sought to counteract the power of the Fed-
eral Party by appointing Republicans to government posts even though they
lacked the electoral support the Federals enjoyed. According to another gover-
nor-general, when making municipal appointments Henry "attempted to regu-
late the balance of political power by requiring vacancies to be filled in such a way
that the councils would be half and half, Federals and Republicans" (USDW
1900b, 59).

General Henry appointed a military officer as president of the newly estab-
lished board of health. The board developed and enforced regulations on sani-
tary conditions, and undertook an islandwide vaccination campaign to immu-
nize the population against smallpox. The governor-general dissolved the Public
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Works Board, since it was "not compatible with American methods," and as-
signed a military officer to reorganize these public works (USDW 1900b, 93),
Henry, who was a Christian reformer, appears to have been disturbed by the be-
havior of San Juan's residents, and he sought to legislate against the "immoral
conditions existing in this city" (Gannon 1978,137), He imposed an evening cur-
few on unescorted children, regulated gambling, and called for efforts "by all
good citizens and by the police to protect the young from evil and to bring to
punishment those who defy the laws of decency, morality, and manhood"
(USDW 1900b, 107).

Other Administrative Changes, General Henry did not hesitate to intervene
in the affairs of municipal governments when they failed to measure up to his
standards. On February 12, 1899, he suspended civil authority in Aguadilla and
Moca, and decreed the dismissal of their mayors and councilmen. Henry com-
plained that municipal affairs were mismanaged and "that the councilmen quar-
rel with one another, that they refuse to act in the interests of the people, and that
money is corruptly used." The municipalities were placed under the authority of
his officers (USDW 1900b, 101). On February 20 Henry warned the popularl
elected alcaldes (mayors) and councilmen that his orders were "to be obeyed."
Shortly after replacing the municipal governments in Moca, Henry warned, "If
they [the councilmen] fail to preserve law and order or show an indifference and
neglect of duty, towns in which said neglects occur will be put under a military
officer and necessary troops and the functions of the alcalde, council, and courts
suspended and the town governed by military law" (USDW 1900b, 102-103).
However, the governor-general was ultimately forced to restore civilian govern-
ment after a particularly vociferous campaign by the press accusing him of mili-
tary despotism (Estades Font 1988,93).

General Henry warned that he would use violence if necessary to control the
troublesome colonial subjects. Henry told a leader from Adjuntas who threat-
ened a popular uprising to protest his dictatorial rule that he would order his
troops to shoot Puerto Ricans "the moment they resisted the authority of the
proper officers" (Henry 1899, 1476). Henry imposed press censorship and ar-
rested the editor of La Metralla in an effort to silence the mounting chorus of
criticism to his rule. On April 14, Henry issued a decree placing all periodicals
under the direct supervision of the military government (Berbusse 1966,95). He
also wrote a number of articles for influential stateside weeklies in which he jus-
tified his administrative changes and dismissed the reports that he was prone to
arbitrary and dictatorial rule. On March 20, Henry warned that "it is not believed
that any thought of determined opposition to law and order exists in Puerto
Rico, but should such be the truth it would be crushed at once and would prove
to be the suicide of the island." He cautioned that the "restless state of affairs," was
"intimidating the work of capitalists desiring to invest here ... to the injury of
the well being and progress of the island (USDW 1900b, 106).
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In early March 1899, a presidential Insular Commission comprised of two mil-
itary officers and a justice official arrived in Puerto Rico. The Insular Commis-
sion was the first official delegation from the United States to study Puerto Rico's
institutions. The commission was instructed to "report on all matters relating to
currency, laws, taxation, judiciary, public improvements, education and civil af-
fairs generally" (USDW 1899b, 3). The commissioners submitted their final re-
port on June 9,1899, which called for a complete overhaul of the civilian admin-
istration and concluded that "radical and immediate reforms are necessary for
the protection of the people and the upbuilding of the island" (USDW 1899b, 8).
The commissioners called for a system of mass public education to rapidly
Americanize the country. Such a law, they claimed,

will be more effectual in unifying the people, Americanizing the island, preparing
them to become acquainted with our laws, customs and literature, and hastening the
day when Spanish influence will be thrown off, illiteracy banished, and the people
become fully qualified to exercise the full duties of American citizenship than all
other recommendations proposed, with the children speaking the English Language
and the young people reading American books and using the American tongue all
will strive to obtain an education to become full Americans. (USDW 1899b, 63)

The Insular Commission called for wholesale dismissal of the teaching staff
and the adoption of a curriculum closely patterned on those offered in the
United States:

The same system of education and the same character of books now regarded most
favorably in this country [the United States] should be given to them. The teachers
in these schools, should in a great part, be Americans, who are familiar with the
methods, systems and books of the American schools, and they should instruct the
children in the English language. It is idle to talk of teaching the present instructors
the English language and American methods of teaching in order to fit them as in-
structors of the children of Porto Rico. (USDW 1899b, 53)

Early Attempts at Americanization Through Education. Acting on the com-
mission's recommendations General Henry set up a Bureau of Education in Feb-
ruary 1899. He appointed Major John Eaton, a former U.S. commissioner of ed-
ucation and an ordained minister, in charge of all educational affairs in Puerto
Rico (USDW 1900b, 165). Eaton inherited a school system that in October 1898
consisted of 528 public schools (380 for boy and 148 for girls), which provided
instruction to 18,243 children (Puerto Rico, Office of the Secretary 1911, 71).
Eaton endorsed the Insular Commission's proposal for mass English language
training, which he included as a cornerstone of his program for universal public
instruction.
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On May 1, 1899, General Henry promulgated the Code of Educational Laws,
which was designed by Eaton. School boards were set up in all townships, and the
law mandated municipal financing of public instruction. English language in-
struction was the primary goal of public education. Accordingly General Henry
appointed sixteen English language supervisors, all of whom were "of American
or English parentage, and [were] familiar with the American school system" to
undertake this task (USDW 1900b, 165,166). He ordered that all of Puerto Rico's
teachers learn to speak English and instructed the municipal authorities to hire
only teachers fluent in English. English language competence became a condition
for employment, to the extent that "all teachers not at present holding positions
in Puerto Rico schools, who shall hereafter be granted certificates to teach in any
public institutions of Puerto Rico shall present evidence of sufficient knowledge
of Spanish and English to be able to teach in either of those languages" (quoted
in Gannon 1978, 243). Henry, who wanted the municipalities to absorb the ex-
penses for the public education mission, set about "to ascertain how many teach-
ers the municipalities can pay to teach the American or English language com-
mencing with the younger children" (USDS 1908,221).

The Insular Commission had also recommended the abrogation of all Spanish
laws and codes and their replacement with the federal and common law of the
United States; "[In] our judgment the best way to Americanize Porto Rico is to
give them the benefit of our complete system, and not to try and engraft partial
reforms upon the Spanish system. The code to be presented will be based on the
fact that Porto Rico belongs to the United States and its people are Porto Rican-
Arnericans; and that it is from henceforth to be American" (USDW 1899b, 61).

However, Elihu Root did not accept the Insular Commission's recommenda-
tion to substitute English common law for Spanish civil law, and observed that
the latter was "an excellent body of laws, adequate in the main, and adapted to the
customs and conditions of the people," and that it was suited to the Puerto Ricans
since "it was an outgrowth of Spanish character and life" (quoted in Jessup
1:1938, 376). Although Root advocated a comprehensive Americanization of
Puerto Rico's institutions, he also gauged where possible opposition could
emerge and moderated the pace and scope of the changes he wanted im-
plemented.

Like his predecessors, General Henry was unable to suppress the rural ban-
ditry. It was evident to the military and the indigenous elite that the structure of
property relations and social order was threatened by the widespread acts of vio-
lence. According to one chronicler of the period,

A matter of grave concern to both Military Governors [Brooke and Henry] was the
state of brigandage that prevailed on the island. The lawlessness manifested itself
principally in deeds of violence against the Spaniards who had incurred the ill will of
Porto Ricam during the years of their oppression. Murder, arson and robbery were
of frequent occurrence in the country regions. Millions of dollars worth of property
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was destroyed and scores of heartless murders were committed. Military tribunals
were established to deal with these offenders. (Wilson 1905,55}

Major Francis Mansfield reported to General Davis that between October and
November 1898 he was "continually called on for protection to various planta-
tions and other property," particularly in the vicinity of Moca and San Sebastian.
He estimated property damage in San Sebastian at $800,000, and reported "it
was only by ignoring to some extent the orders against leaving detachments at
plantations that much property was saved" (USDW 1900b, 302). Delegations of
businesspeople alerted the colonial authorities that the "banks and merchants
have practically closed business with the interior," and warned that "if the pres-
ent condition continues, there will soon be a complete paralysis of business"
(Carroll 1899, 602). U.S. consul Philip Hanna investigated rural violence and
reported:

Almost every case of burning of a plantation is traced to the hired men on the plan-
tation. Old grudges, the memories of persecution and low wages and of a condition
worse than slavery have caused these people, at this time of change of governments,
to give vent to their wrath and resentment and to try to even with their masters....
Nearly every case of crime which has been committed by persons of this unfortunate
labor class has been committed out of revenge. (Carroll 1899, 795)

The Insular Commission dismissed the significance of the partidas, claiming
that "the reports of lawlessness and contemplated insurrection upon the island
of Porto Rico are without foundation. There is absolutely no tendency to insur-
rection at this time, nor has there been at any time at any point upon the island"
(USDW 1899b, 59). On December 8, 1898, General Henry established military
commissions to try cases of individuals accused of arson and murder. The corn-
missions had jurisdiction in the areas surrounding San Juan, Ponce, Mayagiiez,
and Arecibo, where the violence attributable to the partidas had created a virtual
state of war (Pic6 1987, 149). Prosecution for acts of arson and murder were
transferred from the civilian magistrates to the commissions, since General
Henry believed the former "cannot act with sufficient promptness against the
bandits that are still committing crimes of arson and murder on the island, there
not having been a single conviction in such cases" (USDW 1900b, 93). More-
over, some Puerto Rican judges reasoned that in the absence of a treaty of peace
a state of war between Spain and the United States existed, and jurisdiction over
these case resided with the military government (Pied 1987, 148), Despite
Henry's efforts, the partidas sediciosas reached their zenith in September and
October 1898 (Rosario Natal 1989, 252). By the end of 1898 violence was no
longer confined to the Spanish and foreign merchants and landowners, as the
partidas sediciosas directed their wrath against the Creole landed elite (Pico
1987, 134-35).

56 Military Occupation, 1898-1900



During this period four companies of the U.S. Army Eleventh Infantry and
two batteries of the Fifth Artillery, as well as the eight companies of the Porto
Rico regiment, the municipal police, and the newly established insular police
force, were responsible for preserving public order and protecting private prop-
erty (USDS 1901,83). However, the U.S. regular army units proved "unable to ap-
prehend the marauders," which prompted the governor-general to create a local
constabulary whose "continued maintenance for some time to corne" was seen as
indispensable for suppressing the rural banditry (USDW 1900b, 19,99).

In January 1899, Henry established a "special department of police . . . the
head of which will be subject to the direct orders of the governor-general." He
transferred jurisdiction from the State Department to his office, and appointed a
U.S. army officer who reported directly to him as commander of the Insular Po-
lice of Porto Rico (USDW 1900b, 19,99). This force was specifically established
"for the protection of lives and properties in the rural sections of the island"
(USDS 1901,401). Police forces were deployed in the rural districts and in towns
of less than six thousand inhabitants, but the mayors of the larger cities had au-
thority over the existing municipal police forces that had been established by the
Spanish. Initially the insular police force consisted of 6 officers and 100 guards-
men, but within the year it was augmented to 16 officers and 350 men (Fernan-
dez Garcia 1923,273).

General Henry offered a reward of $100 "for the apprehension and delivery to
military authorities and conviction of anyone guilty of arson, murder, robbery or
violent assault... on the part of anyone forming a combination known as the
banditti" (USDW 1900b, 102). The measures may have proven effective, given
that on May 2,1899, Henry announced that "the insular police have succeeded in
quieting the bandits and arresting violators of the law and securing criminals.
This could not have been done by the United States troops, owing to their unfa-
miliarity with the people, the country and the language" (USDW 1900b, 109),
The reward for the "banditti," however, was not revoked until August 29, 1899
(USDW 1900b, 146). General Henry's last general orders were an expression of
gratitude to the insular police for suppressing the bandits (USDW 1900b, 109).

In 1899, President McKinley asked Congress to authorize an increase in the
strength of the army and to permit enlisting inhabitants of the occupied territo-
ries into the U.S. army. By establishing insular army units made up of Puerto Ri-
cans, the army could redeploy regular army detachments from Puerto Rico to the
Philippines, where an insurrection raged (Estades Font 1988,95), Pursuant to an
act of Congress, Henry issued Circular No. 6 on March 24,1899, which ordered
the formation of a 400-man Volunteer Battalion of Puerto Ricans, On June 5, the
enlisted strength of the battalion was increased to 448 men and placed under the
command of a U.S. army major. The militarization continued under Henry's suc-
cessor, General Davis, who ordered the organization of a second, mounted bat-
talion on February 20,1900 (Fernandez Garcia 1923,107). The battalion was re-
cruited from "the poorer classes of the island" (Rowe 1901c, 334). According to
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Davis, "the battalion of native Puerto Ricans" was "especially useful," as the sol-
diers were "acquainted with the country and the people and speak the local lan-
guage." They "proved to be good soldiers and a success for the purpose for which
they were organized" (USDW 1900b, 18,291).

The political consequences of establishing the battalion and insular police
were significant. These units were established to crush the partidas and to protect
the holdings of the propertied classes. Puerto Ricans in the employ of the colo-
nizers were charged with preserving the very structure of property relations and
social authority that had oppressed the laboring poor during the long period of
Spanish rule. The governor-general established a coercive force made up of colo-
nial subjects who owed primary allegiance to the U.S. army. Moreover, the Puerto
Rican regiment developed attitudes in young men that were important for their
future employment. One official observed:

Whatever may be our opinion as to the evils of militarism, we must recognize that
there are certain stages of a people's development at which it becomes absolutely
necessary to enforce new standards of conduct through some form of discipline....
The educational problem in Porto Rico is not exclusively one of reading and writing,
but rather the mental and moral discipline which comes from unremitting enforce-
ment of those rules of conduct without which industrial and moral progress are im-
possible. (Rowe 1901c, 335)

U.S. policymakers embraced the British practice of recruiting colonial subjects
into the police and armed forces, and knew that the army was a potent ideologi-
cal device. Even before the United States had invaded Puerto Rico, Harvard pro-
fessor Lowell recommended that "natives of the island be recruited into the
ranks" of the army and the navy because it was "a potent force in fostering the af-
fection of the people of Porto Rico for the United States. There is certainly noth-
ing that stimulates loyalty to a flag so much as serving under it" (Lowell 1898,
59). Governor William Hunt was "certain that the organization of the Porto
Rican provisional regiment has been of material aid in the general work of edu-
cation. "Its existence," he wrote, "has stimulated patriotism and aroused a pride
in the honor of the flag" (USDS 1903,15).

The Third Period: April 12, 1899-May L 1900

The proclamation of the Treaty of Paris, on April 11, 1899, ushered in the third
period of military rule, and preceded by less than a month the appointment of
General George Davis as Puerto Rico's fourth governor-general (May 9,1899, to
May 1, 1990). According to the War Department, "the sovereignty and jurisdic-
tion of the United States permanently attached to Porto Rico, and the island be-
came territory appertaining to the United States." With the formal termination of
hostilities, the military no longer had the right "to exercise the undeniable, illim-
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itable power of belligerency; the laws of peace were again operative" (USDW
1902,19,18). The purpose of continued military occupation "should be to create
conditions which would enable the civil branch to assume the ascendancy in the
affairs of civil government" (USDW 1902, 16,23).

Although Puerto Rico had entered the final stage of military rule, General
Davis complained that he "was without instructions to regulate his administra-
tion of civil affairs according to any theory of the extension or denial to Porto
Rico of the constitutional guarantees" (quoted in Thompson 1989, 161).
Nonetheless, Davis, like his predecessors, continued to administer and legislate
subject only to his understanding of constitutional limitations and the orders
issued by his superiors. He imposed sweeping administrative changes and cre-
ated entirely new institutions that he argued "have been in the direction of ulti-
mate self-government for Puerto Rico" (Davis 1900, 161). Davis wanted to re-
tain the rule of military government, since Puerto Ricans "were poor beyond
possibility of our understanding," and "the people have no knowledge of any
doty or obligation but to obey the orders of the governing classes." He argued
that if a "government of repression should be suddenly relaxed and for it an-
other substituted . . . the tendency of lawlessness should ... greatly increase"
(USDW1900b,20).

Advising the General, or Telling Him What He Wants to Hear. In an August
15, 1899, circular to his subordinates Davis set forth his objectives. He ex-
plained that under the U.S. constitution "it is impossible to supply any other
form of government control than the military .. . until Congress shall... fix a
form of civil government" (USDW 1900b, 83). But Davis expected that Con-
gress would establish a territorial form of government in Puerto Rico in antic-
ipation of the island's eventual incorporation into the union. In the interim he
proposed to set up a civilian administration that would have the legal and cor-
porate powers to attract investments and promote economic growth. Accord-
ing to Davis,

Such a government should be competent to contract and fulfill all the usual obli-
gations. If a loan is desired, it should be able to place it, to grant franchises to corpo-
rations for the development of the country, to provide for the building of roads and
for the erection of public buildings.... To re-establish industries it will be necessary
to obtain capital from outside the island, with proper security for loans made. (Davis
1900,161)

However, Elihu Root warned Davis that his plans for a colonial administration
might be construed as encroaching on the legislative responsibilities of Congress.
Root noted that "the President is of course through his Secretary and his Gener-
als wielding an enormous and very arbitrary power over Spanish islands, and in
the nature of things the exercise of that power will be attacked on the floors of
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Congress," where the president will be accused of endeavoring "to extend his
power into the field properly belonging to Congress" (quoted in Jessup 1938,
374—375). Despite this caution, DaYis decreed more sweeping change during his
year of service than any of his predecessors. Davis issued scores of decrees and
circulars that accelerated Puerto Rico's institutional transformation and Ameri-
canization under the direction of a highly centralized administration subject to
military rule. But unlike his predecessors, he established advisory boards com-
prised of influential Puerto Rican professionals and politicians.

The oppositional tactics of the Federal Party and their bitter struggles with Re-
publicans were anathema to Davis. He described the internecine political battles
as "one of the inherited vices here." Davis wanted to diminish the "predominant
influence of persons having only political ambitions to serve." He warned his su-
periors that to "hastily abandon the island to local control unrestrained by supe-
rior power would, or might, result in the greatest disaster" (USDW 1900b, 10).
Davis countered criticisms that he was favoring one party over another by claim-
ing that "he has in no case been actuated by a thought of promoting the ambi-
tions of any party" (USDW 1900b, 135).

Mufioz Rivera, who had chosen to live in New York after resigning from the
Council of Secretaries, continued to campaign for the end of military rule.
Munoz wrote in the Independent that his party was "working earnestly for the
abolishment of the military government and the establishment of a territorial
form of government, in which home rule is recognized." Reminding his readers
that Puerto Ricans had not waged a bloody civil war against the Spanish, Mufioz
Rivera argued that "this law abiding spirit deserves some substantial recognition
in the shape of a civil government in which Porto Ricans are given the widest
possible field in which to show their ability for self-government" (Munoz Rivera
1899,1284). He warned,"There is such a growing feeling against the present mil-
itary powers that it will develop into a spirit of dissatisfaction that cannot be so
easily quenched if some better form of self-government is not soon established
on the island" (1285).

Davis proceeded to restructure the administration with the aim of diminishing
the influence of the Federal Party on colonial policy. To challenge the political
dominance of the Federals Davis set up advisory boards on judicial and govern-
mental reform that included equal representation of Federals, Republicans, and
men unaffiliated to either of the parties. On August 17, Davis issued General
Order 121, which established an insular affairs advisory board made up of ten
Puerto Rican men. Initially the judge advocate of the military had proposed es-
tablishing a commission on insular policy made up of an "an equal number of
representatives of the two political parties (Republicans and Federals) and a like
number of persons independent of party affiliations." However, this plan was
abandoned, since the Federals refused to cooperate, claiming they had "greater
partisan strength than the other [party] and demand[ing] majority representa-
tion" (USDW 19G0b, 112).
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According to Davis it was "very difficult to administer many important matters
without the assistance of men who were familiar with local economic and social
conditions." He also acknowledged that a purpose of the boards was to establish
"a predecessor of a legislature such as a territorial government would require."
Although the proceedings of the board were "not without friction," on balance
the board provided Davis with the opportunity to work closely with the "eminent
residents of the island, all natives"(USDW 1900b, 55). No doubt the participation
of prominent Puerto Rican men also served to legitimize the policies of the mil-
itary regime. According to Davis the changes he decreed were consistent with the
advice rendered by these consultative units (USDW 1900b, 83).

On August 12, Davis dissolved the Departments of State, Treasury, and the In-
terior. The departments were ostensibly abolished because severe internal dissen-
sion threatened to destroy their usefulness (Rowe 1902,28). From these Depart-
ments the Federal Party had mounted its campaign to influence the contours of
colonial policy. The departments were replaced by the Bureaus of State and Mu-
nicipal Affairs, Internal Revenue, and Agriculture. These bureaus were placed
under the supervision of the newly created office of the civil secretary, who re-
sponded directly to the governor-general. Despite the appointment of Puerto Ri-
cans to these bureaus and boards, Davis assigned administrative powers to his
military. One student of the period reported that Davis had "reduced the govern-
ment to a military basis, by placing various administrative departments in charge
of army officers, assisted by advisory boards" appointed by him (Wilson 1905,
69). The bureau of education was put under the authority of a "board of educa-
tion, similar to like boards in States of the Union," with "the president of the
board reporting directly to the military governor." Victor Clark was appointed
president of this board. Another army major presided over the board of charities
(USDW 1900b, 134-135,119,157). Davis appointed Puerto Ricans and U.S. mil-
itary personnel to head these bureaus.

General Davis abolished the Bureau of Harbor Works of San Juan "as not
being compatible with American methods," and this unit as well as the Bureau of
Public Works was placed under the authority of a Board of Public Works, with an
army captain as president (USDS 1901, 323). He also established a Superior
Board of Health, headed by an army officer, which assumed exclusive responsi-
bility for coordinating the improvement of sanitary conditions in the country. Its
duties consisted of organizing local boards, drafting sanitary laws, enforcing
compliance with the laws, and administering an islandwide inoculation program
(USDW 1901,8). Board chief Major Van R. Hoff reported that by June 30, 1899,
"one stupendous undertaking" (Root 1916,178) had been accomplished, the in-
oculation of 786,290 persons—"almost the entire population" (USDW 1901, 8).

By the late nineteenth century policymakers were well acquainted with studies
that demonstrated that public health policies and mandatory universal education
increased the productivity of U.S. workers (see Higgs 1971). These lessons were
applied to Puerto Rico. Travel writer W. D. Boyce reported with disconcerting
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candor that the United States had improved sanitary "conditions so that nearly a
million of dirty people crowded on the island at that time could live longer, and
that our white American officials might escape death in doing their duty" (Boyce
1914,431). Three decades later Governor Roosevelt acknowledged the important
work of the Health Department, for "without it we can not have economic habi-
tation, for an underfed diseased man can not do proper work" (USDW Annual
Report 1930, 11).

General Davis authorized an aggressive road-building program, and he esti-
mated that an investment of $8 million was necessary to build a suitable system
of highways. According to Davis, "In no country in the temperate zone is this ne-
cessity half so imperative as here. Without them industrial development is im-
possible" (USDW 1900b, 44). The Department of War authorized the expendi-
ture of $950,000 for the construction of military roads between October 1899
and May 1900, and $581,000 from insular funds for civilian roads and public
works (Root 1916,181), In the last year of military rule, the governor-general ex-
pended $390,000, or approximately 20 percent of the insular budget for repairing
and building new roads (USDW 190Gb, 51).

New Courts and Old Laws. For General Davis the whole system of law in
Puerto Rico was "un-American and strange" (USDW 1900b, 26); he decreed that
those "local laws of Spanish origin ... which are ... repugnant to our political
character and institutions, must not be executed" (Gould 1958, 58). He estab-
lished an independent judiciary, discontinued the Department of Justice, and as-
signed some of its responsibilities to a judicial advisory board (USDW 1900b,
84). Davis thoroughly reformed Puerto Rico's judicial system. The audendas were
replaced by a supreme court consisting of one chief justice and four associate jus-
tices. Puerto Rico was divided into five judicial districts, each with a three-judge
court that had jurisdiction over civil and criminal matters. The Spanish system of
lower courts, consisting of sixty-nine municipal courts of three judges each, and
sixty-nine police courts with the alcalde as the judge, was retained. The system of
new courts "and their jurisdiction" were "projected on the usually established sys-
tem of State courts in the American Union" (USDW 1900b, 136-144,26).

With the signing of the Treaty of Paris the state of belligerency ended, and with
it the military commissions lost legal standing. However, Davis argued that the
commissions were necessary to mete out justice in those districts still "in an un-
settled condition, acts of violence being still committed by armed bands ... of
banditti in various parts of the country" (USDW 1900b, 210). Davis wrote, "The
spirit of revenge showed itself in a most alarming form, and before it could be
checked several Spanish families were put to torture"(quoted in Rowe 1904,121).
In April 1899 President McKinley replaced the military commissions with a
United States provisional court, which had jurisdiction over the same kind of of-
fenses the military commissions had formerly covered. The provisional court was
patterned on the U.S. circuit and district court system and consisted of three
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judges, two of whom were army officers and the third a U.S. lawyer. The provi-
sional courts were established in part to prosecute alleged perpetrators of the
partidas sedidosas, since the ordinary courts continued to be ineffective in sup-
pressing these bandits (Samonte 1925,107).

Armed with the provisional courts, insular police, and regular army units,
Davis redoubled his campaign against the partidas sedkiosas, and, as I have ex-
plained above, was able to suppress them (Todd 1943, 10). He reported that the
successful prosecution of the campaign "impressed upon the more turbulent el-
ement of the native population the lesson, not likely soon to be forgotten—that
American sovereignty means, above all, respect, for law and order, and that the
slightest breach of this rule entails swift and certain punishment" (quoted in
Rowe 1904, 121).

The provisional court system was the predecessor of the U.S. district court sys-
tem and had Jurisdiction in cases involving offenses against U.S. citizens and for-
eigners. It was empowered to consider the same kinds of cases over which the
federal district and circuit courts had jurisdiction. These courts served to protect
the interests of U.S. citizens and placed them beyond the reach of the local mag-
istrates. But these courts also had jurisdiction over Puerto Ricans accused of vio-
lating decrees issued by the military government. The provisional court system
and the entire concept of a dual system of administering justice were targets of
fierce criticism by the Federal Party.

New Efforts at Educating the Colonial Subjects, Public instruction was vital
to prepare a trained labor force, and to create a cadre of Puerto Ricans who could
promote U.S. corporate interests in Latin America. Commissioner Victor S. Clark
emphasized that "technical and industrial education here will give us a corps of
young Puerto Ricans, trained in both the English and Spanish language and in
our industrial and commercial methods who will be valuable pioneers in extend-
ing our trade in Latin America" (quoted in Berbusse 1966,214). However, educa-
tion in itself would not, according to colonial officials, prepare Puerto Ricans to
exercise self-government. Willoughby emphasized the necessity of imparting
"civic virtues" to members of "the upper class, from which must be drawn the di-
rectors and administrators of public affairs." Also, the type of instruction that was
required was "primarily and essentially one of training rather than of education,
of character-building rather than scholastic instruction" (Willoughby 1909,
162-165).

General Davis did not accept the Insular Commission's call for radical and
sweeping changes. He observed, "With all deference to the distinguished gentle-
men who compose that commission, it is suggested that the arbitrary installation
at this point of any system, no matter how perfect would be most unfortunate, as
tending to defeat the very object sought to be accomplished" (USDW 1900b, 27).
Similarly, he did not implement the educational code that his predecessor, Gen-
eral Henry, had promulgated. Davis felt that "the changes which result from the
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new code are very radical and have been subject to some complaint" (USDW
1900b, 23), The code was not adapted to Puerto Rico's economic or cultural con-
ditions and "was largely based on the Massachusetts school law, and was doubt-
less somewhat too radical a change . . . to produce the most salutary effects"
(USDS 1908, 221). In fact, the educational codes had generated intense opposi-
tion, and Davis made "a determined effor t . . . to set aside" Eaton's recommenda-
tions (USDS 1908,223).

General Davis appointed a new commission, composed of three Puerto Rican
teachers and headed by Dr. Victor Clark, to study the problem of illiteracy. The
problem was undoubtedly daunting. The census of 1899 reported that 77.3 per-
cent of the population over ten years of age was illiterate. The report claimed that
Puerto Rico was "in a more dense cloud of illiteracy than any other West Indian
island or any other Spanish-American country for which statistics are obtainable,
except Guatemala" (quoted in Mixer 1926, 66). The commission recommended
sweeping changes of the existing education laws, and in particular emphasized a
program for the rapid and universal teaching of English. It called for the "intro-
duction of sixty or seventy normal trained American teachers . . . to assist in fa-
miliarizing the Puerto Rican teachers with the methods of school organization
and teaching and discipline followed in the states," and proposed "that in rural
schools attended by both sexes preference be given lady teachers in making ap-
pointments" (USDS 1908,223; USDW 1900b, 172).

On July 8, 1899, the governor-general established a Board of Education, pat-
terned on school boards in the United States. This board was also chaired by Vic-
tor Clark, who became the island's highest educational authority and reported
directly to Davis (USDS 1908, 224). Clark took on his mission with evangelical
fervor and clearly saw his role as a social engineer responsible for creating a new
class of citizenry:

If the schools are made American, and teachers and pupils are inspired with the
American spirit,... the island will become in its sympathies, views and attitude to-
ward life and toward government essentially American. The great mass of Puerto Ri-
cans are as yet passive and plastic.... Their ideals are In our hands to create and
mold. We shall be responsible for the work when it is done, and it is our solemn duty
to consider carefully and thoughtfully today the chancier we wish to give the fin-
ished product of our influence and effort. (USDW 1900b, 180)

Many influential Puerto Ricans openly rejected this campaign to mold them
into pliable colonial subjects. Clark reported that "there is opposition to the
American school," but he insisted that "if left to itself Puerto Rico would not es-
tablish them until that time comes when a controlling majority of its intelligent
classes had received their education in the institutions of the United States"
(USDW 1900b, 179). Given the urgency of socializing the colonial subjects, the
military government dismissed attempts by Puerto Ricans to exercise more influ-
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ence over the content of the instructional programs of the school system. When
municipalities failed to hire North American teachers or others fluent in English,
the power to appoint teachers was taken over by the board of education.

According to Elihu Root another goal of the educational system was to prepare
a literate electorate. "I think the basis of suffrage should be that all who can read
and write, or who hold property up to a specific small amount, may vote, and no
others. With a sufficient system of free education the entire people should ac-
quire the suffrage on this basis as soon as they are capable of using it under-
standingly" (Root 1916, 167). In an article in the Independent General Davis
wrote, "Since only ten percent of the people can read and write, it will not seem
surprising that they are not prepared for self-government. A further educational
system must be the foundation of civil government" (Davis 1900, 161). This
would be expensive. According to Davis the costs of simply building the school-
houses and buying equipment, excluding the salaries of teachers, would not be
less than $1.5 million. Clark had cautioned Davis that "it will be impossible for
local taxation to support a public school system in Puerto Rico" (USDW 1900b,
25,178).

In 1899, President McKinley sent a second commission to investigate the civil,
industrial, financial, and social conditions of Puerto Rico. This commission was
chaired by Henry K. Carroll, who also recommended obligatory public education
in which the study of English was required and recommended financing public
education with customs receipts (Carroll 1899, 64-65). He thought that Puerto
Ricans could "learn under the pressure of responsibility" if they were given a tra-
ditional territorial form of government, but called for the right of the United
States to intervene in local affairs if necessary (Perkins 1962,116). The commis-
sion also analyzed the impact of the Spanish tariff on Puerto Rico's economic
growth, recommended changes to the tariff, and described in considerable detail
the characteristics and investment potential of diverse manufacturing and agri-
cultural sectors. The commission wanted to extend the constitution and laws of
the United States to Puerto Rico, and it recommended the establishment of a ter-
ritorial form of government, the election of a delegate to Congress, and universal
male suffrage. These recommendations were supported by Puerto Rico's political
leadership but opposed by Elihu Root, the secretary of war.

The First Test: Local Elections, Davis would permit elections only "when the
municipalities or towns have demonstrated their capacity and ability to govern
themselves." Since only the military would assure "carefully and honestly regu-
lated elections," they would be held "under the general direction and control of
an army officer" (USDW 1900b, 150). Municipal elections took place between
October 26,1899, and February 5,1900, the period known as One Hundred Days
of Elections, "under orders of the military commander prescribing the qualifica-
tions of electors and the method of election" (Root 1916,181). Army officers and
a representative each from the Federal and Republican Parties supervised the
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elections. Claiming that the heated electoral campaigns would incite violence,
Davis invoked an antisedition statute of U.S. law to control the content of local
newspaper reporting. Employing a logic that was ironic, if not cruelly cynical,
Davis decreed as seditious any publication that was "calculated to alienate the af-
fection of the people by bringing the Government into disesteem" (USDW
1900b, 127).

General Davis rescinded the universal male suffrage provisions of the Au-
tonomous Charter in accordance with Elihu Root's preference. The municipal
elections were conducted under a very restricted franchise limited exclusively to
taxpaying and literate males. Permitted to vote were those males who were
recorded as having made tax payments of at least, one dollar during the preced-
ing eighteen months, or who "at the moment of voting... paid a predetermined
amount of money." Davis chose to restrict the male franchise because he was con-
vinced that if the more liberal Spanish electoral franchise was preserved, "the
control [of the government] will be given to the masses who are uneducated,"
The more restrictive franchise would transfer control to "the hands of the mi-
nority," which presumably posed less of a of a threat to colonial rule (quoted in
Mixer 1926,65). Out of a population of 953,000, a total of 51,650 males voted, or
slightly less than 5.5 percent of Puerto Rico's people (Samonte 1925, 114). The
Federal Party obtained 28,880 votes, while the Republicans garnered 22,769
votes. The Federals also gained control of 44 of the 66 municipalities (Pagan
1972,1:61).

Davis had ignored the Carroll Commission recommendation to lower the vot-
ing age for males to twenty-one years. The commissioners had warned that "any
propositions for restrictions, however, will be in the nature of a curtailment of
popular rights conceded by the Spanish law." They reminded the president that
"no such restrictions were proposed in any of the acts granting Territorial gov-
ernment" (Carroll 1899,62). In language imbued with the arrogance of a colonial
master who had callously mutated Puerto Ricans into foreigners in their own
country, Davis explained the logic for having denied males the vote.

The inhabitants, all of a foreign race and tongue, largely illiterate and without expe-
rience in conducting a government in accordance with Anglo-Saxon practice, or in-
deed to carry on any government, were not deemed to be fitted and qualified, un-
aided and without effective supervision, to folly appreciate the responsibilities and
exercise the power of complete self-government. (Davis 1909, 152)

The military regimes initiated a sweeping and systematic transformation of
Puerto Rico's key institutions in a remarkably brief period. Difficult as it is to ac-
cept, General Davis did caution zealots "who wished to see the island American-
ized ... in a day" of the need "to respect the existing prejudices" of Puerto Ricans.
Davis observed that in contrast to Puerto Rico, "it was easy to Americanize the
sparsely settled regions of the West for there was no civilized population to be

66 Military Occupation, 1898-1900



amalgamated" (USDW 1900b, 27). Nevertheless, the Bureau of Insular Affairs
and governor-generals had effected so complete a transformation of Puerto
Rico's key institutions that General Davis could confidently report, on the eve of
the ForaJcer Act taking effect:

On April 30 the machinery of civil government was in the charge of experienced
public officers, and the organization, with departments, bureaus, and other
branches, both insular and municipal, was such that the new government ordered by
Congress to be instituted could the following day be launched and carried forward
in an efficient and economical manner. (Quoted in Root 1916,183)

The Early Economics of Colonialism

The new colonizers encountered an agrarian economy that was dominated by a
small group of hacendados and merchants, a sizable number of whom were Eu-
ropeans-—French, Spanish, and British capital had established a significant pres-
ence in coffee production and commerce. The hacendados' political power was
virtually unchallenged, and under the Spanish grant of autonomy they had
hoped to employ this power to fortify their economic wealth. With its control of
land and labor resources the landowning class was an impediment to U.S. firms
interested in investing in Puerto Rico. Undoubtedly the entry costs for U.S. busi-
ness would increase as long as the hacendados maintained their control over key
resources.

The United States devised an economic and a political strategy to incorporate
Puerto Rico into the metropolitan economy and to remove the obstacles to the
entrance of foreign firms. Presidential proclamations and military decrees altered
Puerto Rico's fiscal, monetary, and tariff systems, reconfigured the country's ex-
port role in the global economy, and led to profound disruptions in investment
and production. Colonial economic policy transformed the insular labor market
and land tenure systems, and led to the reallocation of tangible and financial as-
sets. For a wage-based economy to quickly take hold both land and labor have to
be released for use by capitalist firms. Consequently, colonial economic policy
was aimed at decomposing the existing social relations of production that
blocked the rapid development of capitalism. By accelerating the transition to a
wage-earning labor force, U.S. colonial economic policy promoted the move to-
ward generalized commodity production. This transition accelerated the devel-
opment of Puerto Rican markets for U.S. manufacturers and farmers and led to
the integration of the insular economy into the U.S. national economy.

Within two decades important sectors of the property-owning class were vir-
tually eradicated as productive forces. They similarly lost their capacity to effec-
tively resist the drive by U.S. firms to dominate the economy. According to Angel
Quintero Rivera, it is erroneous to argue that merely technical superiority per-
mitted U.S. companies to establish their "hegemony." "Of greater importance
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[was] a series of economic measures taken by the first North American gover-
nors, or directly by the metropolis, aimed at displacing insular producers and as-
suming control of the means of production" (Quintero Rivera 1980,116). Draw-
ing partly on the work of J. H. Herrero, Quintero maintains that the economic
measures were intended to displace the domestic producers in order to allow U.S.
sugar corporations to establish their hegemony over the economy.

Economic policy not only undermined the material base of the dominant eco-
nomic actors, but led to an erosion of their political and social power. Puerto
Rico's landowners were not merely victims of invisible market forces; they were
undoubtedly harmed by fiscal and monetary policies designed to integrate
Puerto Rico's economic system into the metropolitan structure of production
and trade. But this intervention by the state was not a necessary condition for
U.S. capital to establish its hegemony over Puerto Rico's economy. Eventually
sugar and tobacco corporations would have dominated Puerto Rico's productive
resources. But by eroding local control over productive resources, the United
States was able to lower the economic rent for U.S. firms to extract profits from
Puerto Rico. This reduction in turn made Puerto Rico a highly lucrative invest-
ment site and accelerated direct investments by U.S. firms. The consequences of
this insertion was a wholesale reconfiguration of the economic basis of politics in
Puerto Rico.

Agriculture: From Diversity to Dependence

In 1898 Puerto Rico had a relatively diversified export economy based on sugar,
coffee, and tobacco. Puerto Rico also had a thriving cattle industry, which virtu-
ally disappeared after pasture lands were converted for sugarcane cultivation.
(Cuesta [1929] 1975, 58). The commissioner of agriculture reported in 1925 that
"sugar 'fever' brought about a diminution and even complete conversion of
whole regions previously devoted to cattle raising to sugar cultivation." He at-
tributed the marked decline in the livestock industry to the rapid development of
sugar (USDW Annual Report 1925, 520).

Before the hurricane of 1899 the coffee industry was the backbone of Puerto
Rico's agrarian economy. In fact, Puerto Rico was excessively reliant on coffee as
the principal export crop, which accounted for approximately 70 percent of ex-
port earnings during the three years preceding the change of sovereignty (U.S.
House 1901,18). As late as 1899 the export value of coffee was $5,164,210, com-
pared to $2,670,288 for sugar (USDW 1901). Coffee growing proliferated in the
municipalities of Puerto Rico's cordillem central and as capital flowed into the re-
gion small farms were increasingly supplanted by larger holdings. According to
historian Laird Bergad, the initial phase of the creation of a rural labor force de-
pendent upon daily wages was well under way in the principal coffee regions be-
fore 1898. By the late 1880s the most significant feature in the development of the
coffee industry in this region was the growth of landless workers in relation to a
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landed population. (Bergad 1983, 134, 105, 197). Yet despite the increase in a
wage-earning landless labor force, in the early 1900s the vast majority of Puerto
Rico's coffee lands continued to be owned by small farmers. In 1902,21,693 plan-
tations which averaged 27.5 acres each were in operation (Wood, Taft, and Allen,
1902,296). As late as 1925 an official study reported that still "the average farm in
the six representative coffee municipalities of Adjuntas, Barrios, Las Marias, Mar-
icao, Utuado and Lares consists of 41.5 acres." This pattern of land holding in
coffee contrasts markedly with the sugar industry. In the sugar-producing mu-
nicipalities of Arroyo, Dorado, Guinica, Luquillo, Salinas, Santa Isabel, Toa Baja,
and Vieques the average farm was 223.6 acres (USDW Annual Report 1925,511).

By the early 1900s the composition of Puerto Rico's export trade and the uti-
lization of land had undergone noticeable change. In 1899 sugar was planted in
72,146 acres; by 1903 the acreage planted in sugar had increased to 112,416. In
contrast the amount of land planted in coffee had declined from 197,031 acres to
177,754 acres during the same period (USDCL 1907,117). The value of sugar ex-
ports increased from 21 percent of total exports in 1897 to 54.9 percent by 1901
(History Task Force 1979, 94). Coffee underwent a relative decline in its export
value, dropping from 65.8 percent in 1897 to 19.6 percent in 1901 (Bergad 1978,
74). Two crops cultivated during 1898 and 1900 yielded over 64 million pounds
of coffee, which represented slightly more than half the total coffee exports for
the preceding two years (1896-1897) (USDCL 1907, 55). During the twenty
months of military occupation, coffee exports totaled $7,4 million, sugarcane ex-
ports were valued at $3.9 million, and tobacco exports were less than $732,000
(USDS 1901, 39).

Before 1898 Puerto Rico had a number of trading partners, including France,
Spain, Germany, and Cuba, and was not dependent on any one market for its eco-
nomic survival. Between 1887 and 1889 the United States was Puerto Rico's lead-
ing trading partner. However, between 1893 and 1896 Spain regained its promi-
nence, accounting for 28.8 percent of Puerto Rico's foreign trade; the United States
was second, with 19.4 percent, and Cuba was third, accounting for 13.4 percent
(Hitchcook 1898, 9). Because Puerto Rico specialized in cash crop production it
depended heavily upon imported food products to supply the domestic market. In
1895 food accounted for 47.6 percent of total imports. The principal import items
were rice, wheat flour, and pork products; the British East Indies and Germany
supplied over three-quarters of the rice consumed in Puerto Rico (Hitchcook
1898, 23). Almost immediately after the change in sovereignty the United States
practicaEy became Puerto Rico's sole supplier of basic food commodities.

Given its diversified export profile in 1898, Puerto Rico's economy seemed less
vulnerable to cyclical market conditions than traditional monocrop economies.
Puerto Rico was, however, as potentially vulnerable as other small export-ori-
ented economies because the level of production and exchange value of individ-
ual crops varied according to the changing demands of metropolitan markets.
Each export commodity was subject to unanticipated periods of growth and con-
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traction. Speculation in cash crop production characterized the investment pat-
tern of capitalists, many of whom were foreigners who tended to repatriate their
profits. This theme was emphasized by a congressional committee that studied
Puerto Rico's agricultural possibilities: "Evidence conclusively establishes the
fact,"the committee reported, "that, while the income of the coffee farms was
considerable, the profits did not go into the hands of the tillers of the soil, but
went to enrich the capitalist, who in many cases returned to Spain in a few years
to enjoy his wealth" (U.S. House 1901,26).

Agricultural production in Puerto Rico, as in other Latin American countries,
tended toward a high degree of market variability, with the resulting abrupt shifts
in capital and labor from the declining to the emerging export sectors. Indeed,
this kind of shift was occurring in the coffee industry on the eve of the U.S. inva-
sion, as the price for this commodity in the international markets declined
(Bergad 1983,205). Coffee was Puerto Rico's dominant export crop during much
of the eighteenth century, particularly from 1885 to 1897, when global coffee
prices soared (Bergad 1983,145). However, after 1898 coffee went into a decline
from which it, never fully recovered, although coffee remained an important ex-
port crop until 1929. In 1898 the price of coffee plummeted. Brazilian coffee sold
at five cents a pound in Europe and the United States, and the best grade of
Puerto Rican coffee could command no more than ten cents. Previous to this
global drop in coffee prices, the lowest price for Puerto Rican coffee was fifteen
cents a pound (Forbes-Lindsay 1906, 142), Puerto Rico's other export crops had
undergone similar periods of expansion and contraction.

After the change in sovereignty Puerto Rico was transformed from a diversifed
agricultural export economy that was responsive to shifting market demands to a
monoculture economy that was almost exclusively dependent on sugar produc-
tion for the U.S. market. On the eve of the invasion Puerto Rican commercial re-
lations with the United States were growing, but the level of trade with European
and other countries easily surpassed commercial activity with the United States.
Between October 1898 and February 1901 Puerto Rican trade with its traditional
partners plummeted. Exports to Europe and other countries totaled $9.8 million
and imports were $9.4 million between 1898 and April 1900. However, by Febru-
ary 1901, exports to these markets dropped to $2.4 million, while the value of im-
ports was $1.6 million (History Task Force 1979,93). In contrast, the total value
of trade with the United States was $3,9 million in 1897, but increased to $12.7
million by 1901 (USDS 1901, 23). In 1897,19 percent of Puerto Rico's commer-
cial trade was with the United States; by 1900 Puerto Rican trade with the United
States counted for 62 percent of its global trade (USDCL 1907,47).

Puerto Rico's trade with the United States, prior to its acquisition, was almost
exclusively in sugar and sugar-based products. In 1896 the United States pur-
chased almost 60 percent of Puerto Rico's sugar exports, valued at over $2.1 mil-
lion (Hitchcook 1898,25). After the change in sovereignty Puerto Rico's role as a
supplier of sugar to the U.S. market was radically intensified, and by 1901 its
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exports to the United States doubled over the previous two years to $4.9 million
(Smith 1900,8). By the beginning of the century, Puerto Rico was inexorably, and
irreversibly, absorbed into the network of U.S. commodity trade and invest-
ments. What follows is a discussion of the impact of the various fiscal, monetary,
and tariff measures on Puerto Rico's political economy.

The Tariff and Dashed Dreams

Spain enforced a colonial policy that impeded the development of productive
forces and failed to promote social progress in Puerto Rico. Strict mercantilism
maximized the gains for Spanish producers, and discouraged private investment
in competitive product areas. Stiff tariffs on imported technology, high duties on
Puerto Rican exports that competed with those of Spanish producers, failure to
promote credit facilities, a refusal to invest in the country's infrastructure, and
other restrictions limited capital accumulation and inhibited the widespread ap-
plication of modern production technologies. In addition, patterns of resource
ownership and the investment, practices of landowners affected the prospects for
modernization. Immigrant merchants who controlled credit and marketing facil-
ities in the coffee zones were more prone to repatriate profits to Europe rather
than to reinvest them in Puerto Rico (see Bergad 1983; House 1901,26), Cyclical
fluctuations in commodity prices and shifts in market demand also tended to
discourage exporters from making significant investments in modernizing their
operations. The prospects for promoting the modernization of the country's pro-
ductive resources were brighter after Spain enacted the Autonomous Charter.
However, because of the change in sovereignty the liberal trade provisions of the
Charter were abrogated.

With the change in sovereignty Puerto Rico's landed elite expected the United
States to set in motion a regenerative process of economic modernization. Com-
missioner Carroll reported that the "Golden Dream of Porto Ricans" was unre-
stricted access to U.S. markets (Carroll 1899, 768). According to Carroll, "Porto
Ricans of all classes are united in urging that the markets of the United States and
Porto Rico shall be as free, reciprocally, as those of New York and Jersey.... They
look to the markets of the United States as the natural markets in which they
shall sell their exports and buy their imports" (390). Puerto Rico's landowning
class anticipated unrestricted access to metropolitan markets, capital, and tech-
nology, and were certain the new relationship would lend stability to commercial
export relations. Free trade with the United States held out lucrative prospects for
energizing the dormant sugar industry.

Pending the ratification of a peace protocol, Puerto Rico was under the sover-
eignty of Spain, and was considered a foreign nation subject to the various U.S.
tariff laws in effect. On August 19,1898, after Spanish forces had been defeated,
President McKinley issued an executive order to impose a "tariff of duties and
taxes, to be levied and collected as a military contribution" (USDCL 1907, 42).
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McKinley also ordered that all trade between Puerto Rico and the United States
be conducted exclusively in U.S. registered vessels. On January 20,1899, the War
Department promulgated the Amended Customs Tariff and Regulations for
Ports in Porto Rico, which rescinded the more favorable tariff rates that had been
in place since 1894 (USDCL 1907,42).

With the ratification of the Treaty of Paris Puerto Rico became a foreign terri-
tory to Spain, and its favorable tariff arrangements and commercial treaties with
Cuba, Spain, and other European countries were terminated (USDCL 1907,42).
As a consequence the more liberal reciprocal commercial agreements Puerto Rico
had with these foreign nations were abrogated and the country was thrown be-
hind a highly restrictive trade wall that virtually eradicated overnight long-stand-
ing markets for its most important cash crops. Commissioner Carroll reported
that "since American occupation, it [Puerto Rico] finds itself without a single free
market either of sale or purchase. Customs duties bar it, from Spanish ports and
from the ports of the United States with equal rigor. The sister island of Cuba,
which used to buy coffee and cattle of it, and manufactured its tobacco, is now
foreign territory" (Carroll 1899, 60). Elihu Root urged President McKinley to
abolish the tariffs. "I think we are bound, without further delay, to stop the exac-
tion of duties upon the importation of Porto Rican products to this country, ei-
ther by Executive order, or by calling Congress together in an extra session. I see
no other recourse, except to see the people starve" (quoted in Jessup 1938,
1:372-373). Despite these recommendations, McKinley did not prevail on Con-
gress to alter the tariff policy, although he did reduce the tariff on Puerto Rican
sugar imports and lowered the duties on some food products exported to the is-
land. However, a more comprehensive approach on tariff policy toward the terri-
tories was a vexing political and constitutional issue that was only addressed by
Congress when it passed the Foraker Act in 1900.

The Tariff and Trade

The inclusion of Puerto Rico within the U.S. tariff system had a devastating effect
on the coffee industry and contributed to an economic depression on the island.
In 1896 Cuba, Spain, and France consumed 71 percent of the 58 million pounds
of coffee Puerto Rico exported (USDCL 1907,18). Once Puerto Rico entered the
U.S. customs area its coffee, which accounted for over two-thirds of the country's
exports, was subjected to retaliatory customs duties by Spain. Cuba imposed sub-
stantial duties on Puerto Rican coffee and tobacco exports, which severely re-
duced exports of these critical cash crops. Puerto Rico's annexation to the United
States did not open any new markets for its coffee, since the commodity had been
admitted duty-free into the United States since 1872 (USDCL 1907, 18). Al-
though Puerto Rican coffee was subjected to European and Cuban tariffs, it was
not protected from foreign competition by a U.S. tariff, and it entered the U.S.
market under the same conditions as South American coffees. U.S. coffee
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drinkers preferred the weaker Brazilian blends over Puerto Rico's strong varieties.
Puerto Rican coffee growers, moreover, employed the expensive wet process
method and could not compete with the cheaper and inferior Brazilian grades
consumed in the United States (Carroll 1899,443; Gannon 1978,4). The superior
Puerto Rican coffee was highly favored in Europe, but the imposition of tariffs
dramatically increased the price of the coffee, making it a valued luxury crop af-
fordable only to a very limited sector of the population. Puerto Rico's coffee in-
dustry had been promoted by Spanish commercial policy, which provided boun-
ties and preferential tariffs. These production props were eliminated after 1898
(Puerto Rico, Office of the Secretary, 1911,154).

Even though much of the drop in coffee production was attributable to the ef-
fects of the San Ciriaco hurricane, the change in sovereignty, according to Puerto
Rico's resident commissioner, Tulio Larrinaga, was the more significant factor. In
1905 Larrinaga strongly criticized U.S. tariff policy. He reported that "the island
is suffering from a great commercial depression caused by the loss of our markets
for coffee, which is our main staple." Larrinaga observed that since Puerto Rico
was victimized by the retaliatory tariffs the Europeans had imposed on U.S. com-
modity trade, "we cannot send our coffee there, where it commands a very high
price, but we have to send it here, to the states, and sell it at a low rate" (Larrinaga
1905, 55-56), The change in sovereignty was a serious blow to the coffee indus-
try and dashed any hopes it had of sustaining its prominent position in the insu-
lar economy.

Puerto Rican sugar also initially faced trade impediments. It not only encoun-
tered competition in the United States from imported European beet sugar, but
was subjected to discriminatory tariffs imposed by the Dingley Tariff Act of 1897.
According to Ricardo Nadal, a sugar producer from Mayaguez,"the only remedy"
was the duty-free entry of sugar and tobacco to the United States: if it was "not
granted we are all lost. There is no possible salvation" (quoted in Carroll 1899,
68). Despite protests from U.S. sugar beet producers, McKinley authorized an 85
percent reduction in the tariff on imported Puerto Rican sugar in 1899 (Crist
1948,189). The favorable tariff treatment made sugar an extremely profitable ex-
port crop.

Prohibited from negotiating reciprocal trade relations with other nations,
Puerto Rico was a virtual captive of the United States for industrial inputs, man-
ufactured products, and basic commodities. Yet lacking income because of
severely reduced export earnings, the country found its capacity to supply do-
mestic needs restricted. Prices on basic commodities and food escalated rapidly
and imposed debilitating financial burdens on the poor and working class. The
tariff barriers accelerated the dissolution of small-scale cash-crop farming. The
virtual collapse of economic activity was a direct cause of landlessness, unem-
ployment, and growing poverty (Diffie and Diffie 1931; Luque de Sdnchez 1980;
Ramos Mattei 1974; Sloan 1929). The threat of starvation and pauperization was
genuine, given the dramatic increases in the price of imported food staples.
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Obviously concerned with mounting warnings of an imminent human catas-
trophe on island, McKinley ordered some temporary corrective measures to ar-
rest the social deterioration. On January 1899, after an investigation by special
commissioner Robert P. Porter, President McKinley ordered a reduction on du-
ties on basic commodities (Carroll 1899,447). Although this reduction was done
to better "the condition of the poorer classes," Carroll reported that the resulting
"cheapening [of merchandise] augments consumption, thus increasing the vol-
ume of business" (Carroll 1899, 448). The commission had proposed the elimi-
nation of tariffs on basic farm tools and implements, but had not singled out ex-
pensive agricultural machinery for favorable tax treatment (Carroll 1899, 393).
This the governor-general did on August 12, 1899, by placing all imported agri-
cultural and sugar-making machinery on the duty-free list (USDW 1900b, 100),
The Central Aguirre Syndicate, an absentee sugar corporation which had estab-
lished operations in 1899, requested and was granted a license to import sugar-
making machinery duty free (Garda-Muftiz 1996, 18), This decision to impose
tariffs on some Puerto Rican products imported to the U.S., pending the out-
come of legislative action, constituted one of the most significant measures
adopted by the federal government and was to fundamentally alter the function-
ing of the local economy,

Fiscal and Monetary Policies

On February 12, 1899, General Henry suspended foreclosures and judicial pro-
ceedings on agricultural properties and machinery for one year "in the interest of
equity and to save the agricultural industry from loss and ruin" (USDW 1900b,
101). This decree was ostensibly issued to protect small farmers from arbitrary
foreclosures by Spanish merchants anxious to terminate their operations and
repatriate their profits to their country. In defense of the law, Commissioner Car-
roll argued that merchants and bankers were foreclosing on properties and liqui-
dating their business "in order to withdraw and enjoy the proceeds in foreign
lands" (Carroll 1899, 334). Since indebtedness was widespread, colonial officials
claimed the foreclosures would precipitate widespread bankruptcy. Private in-
debtedness, as indicated by recorded mortgages on real estate, exceeded $26 mil-
lion, about one quarter of the assessed valuation for tax purposes of all property
in Puerto Rico (Foraker 1900, 465). In 1898 about 70 to 75 percent of the coffee
plantations were heavily mortgaged; almost a third were mortgaged to the full
value of the property (House 1901,17).

The impact of the decree was palpable and had a perverse effect on both
landowners and commercial credit lenders. Lending almost ceased, since banks
and commercial credit houses were effectively prohibited from holding land as
collateral. A further damaging effect of the foreclosure act was the rapid inflation
it promoted and the subsequent increase in the price of basic commodities (Her-
rero 1971,16). Particularly affected were those hacendados and cash crop farmers
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who financed their operations with short-term credit arrangements by putting
up their land as collateral (Bergad 1978,74; Pico 1988,228). Landowner Guzman
Benltez testified that "the order impedes contracts of every description. The right
of property holders is blocked by the order and nobody cares to buy" (Carroll
1899, 333).

Coffee growers were more seriously damaged than sugar growers. The former
were unable to meet overdue payments or secure additional credits, while the
sugarcane plantations did not encounter the same difficulties in obtaining loans
(USDW 1900b, 58). By the 1880s and 1890s immigrant capitalists, primarily
Spanish, had established their domination over commercial coffee cultivation by
virtue of their control of credit and marketing facilities (Bergad 1983, 152).
Puerto Rico had built its commercial export economy on the credit supplied by
resident Spanish merchants. For this reason Spanish business interests railed
against the foreclosure law, claiming that by paralyzing "the credit system on the
whole island," General Henry was attempting to ruin them (Berbusse 1966,93).

On January 20,1899, President McKinley ordered the devaluation of the Span-
ish currency at the rate of sixty cents to the Spanish silver peso and decreed the
use of American currency. Prior to the executive order the exchange rate had
been set up arbitrarily, according to General Davis, at the rate of fifty cents to the
peso (USDW 1900b, 31; Di Venuti 1950, 19). The governor-general issued a di-
rective on July 1, 1899, ordering the use of U.S. currency for all monetary trans-
actions, including payment of municipal taxes (USDW 1900b, 104). Commis-
sioner Carroll reported that "bankers, merchants and agriculturists of Ponce and
Mayaguez" who "unquestionably represent extensive money and business inter-
ests . . . propose that the peso" should be retired at 66.6 cents in U.S. currency.
The Spanish Bank of Porto Rico recommended that the exchange rate be fixed at
75 cents to the U.S. dollar (Carroll 1899, 451, 474). The rate finally adopted by
McKinley was recommended by Robert Porter, special U.S. commissioner
(USDCL 1907,. 45).

The forced devaluation further aggravated a situation of capital scarcity by re-
ducing the value of savings and assets held in Spanish currency by approximately
33 percent. The Insular Commission calculated that the $5,5 million estimated in
circulation at the time would have a value of $3.3 million after the devaluation
(USDW United States Insular Commission 1899b, 16). The devaluation under-
mined the commercial and banking sectors, which saw their outstanding loans
and reserves depreciate in value. On the other hand, devaluation tended to im-
prove the financial conditions of those sectors of the local landowning class that
had dollars or gold and silver (Carroll 1899, 471; Herrero 1971). The currency
change adversely affected coffee plantation owners. Coffee sales in Europe earned
foreign exchange in gold bullion for the exporters, who paid the producers in de-
preciated silver (USDS 1904,20). The value of the silver was approximately 40 per-
cent less than the value of the gold, which translated into an additional margin of
profit on the product (Lyle 1906, 791). Those hacendados lacking independent
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sources of financing were adversely affected, since the devaluation further reduced
the existing stock of domestic capita], making credit, when available, even more
costly. According to Cayetaiio Coll Cuchi, an official in the colonial administra-
tion, the devaluation was a bonanza for investors, primarily U.S. capitalists, who
had access to dollars. He noted, "The silver from which our money was coined
equaled that from which the United States currency was coined. Nevertheless,
each of the native dollars was taken over at the rate of sixty cents, immediately re-
coined and placed on the market in the United States for circulation with a palpa-
ble gain to the latter of 40 percent of its intrinsic worth" (Coll Cuchi 1909,177).

Like all colonial powers, the United States wanted to make its colonial posses-
sions self-supporting. On January 19, 1899, General Henry decreed a territorial
tax on agricultural lands "in accordance with the various types of cultivations ex-
isting in the island and the quality of the land" (USDW 1900b, 96). The territo-
rial tax replaced the former method of assessment based on property income.
The new tax assessed valleys at one dollar per acre, midlands at fifty cents, and
highlands at twenty-five cents; these rates were applied whether the land was cul-
tivated or not (USDW 1899b, 29). Since land had direct as well as indirect eco-
nomic functions, the tax tended to benefit those landowners who were able to ex-
tract the maximum financial gain from their holdings. Pasturelands, land held
fallow for brief periods, and other acreage that did not generate earnings, were
heavily taxed relative to cultivated land. Money-losing coffee plantations on
prime land paid the same tax as the more profitable sugar plantations.

According to Commissioner R. L Rowe, the tax "aroused great dissatisfaction,"
since the rates imposed failed to correspond to the real productivity of the land
and fell most heavily on farmers not engaged in intensive cash crop production
(Rowe 1904,191). J. H. Hollander, who served on the tax code commission, com-
plained that "the principle adopted with respect to agricultural land was a crude,
primitive device—namely, a classification of lands according to use and quality
and the imposition of specific taxes thereon" (Hollander 1901, 557). The Insular
Commission roundly criticized the tax, noting that the improved sugarcane lands,
which were "worth from $100 to $300 per acre . . . are assessed ... without ques-
tion as to value or improvements ... the same as other lands on the mountains
which are entirely unimproved and produce nothing" (USDW 1899b, 31). Despite
their preferential treatment sugar planters criticized the territorial tax, Spokespeo-
ple for the industry testified that "sugar ... can not possibly support further im-
posts until the markets of the United States are opened to us" (Carroll 1899,382).
Not surprisingly cattle raisers and inefficient landowners intensely opposed the
tax measure because it increased their liabilities (Gannon 1978,325-327).

The territorial tax further eroded the capacity of many landowners, particu-
larly indebted coffee growers already struggling under the capital shortage, to
sustain their operations. It undoubtedly forced the most debt-ridden landowners
to sell off their land to pay off the obligations. When combined with the in-
creased costs for imported capital goods, dramatic declines in earnings due to the
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loss of traditional markets, and devaluation, the taxes imposed a ruinous finan-
cial burden on landowners (Herrero 1971; Quintero Rivera 1980). In 1900, the
territorial tax generated $410,000 for the insular treasury, or approximately one
quarter of estimated receipts (Carroll 1899, 20; USDW 1900b, 51). Custom du-
ties, a temporary fee on the import duties, and special taxes on loading and un-
loading freight were the largest source of receipts for Puerto Rico's insular trea-
sury (Carroll 1899, 20). However, the department could not secure through the
existing tax system the $3 million it estimated would be required to finance the
operations of the insular government, public school system, and public works
projects (Gould 1958, 148). In view of the revenue shortfalls, the War Depart-
ment requested that duties and excise taxes collected by the federal government
on imported Puerto Rican merchandise be returned to Puerto Rico,

The Hurricane, Charity, and Work/are

The severity of the policy-induced economic disruptions was aggravated by the
devastation wrought by San Ciriaco on August 8,1899. The War Department re-
ported that the hurricane killed 2,280 persons; probably another 500 were killed
of whom there was no record (USDW 1901, 139). The hurricane "rendered
homeless and destitute a large number of human beings," and the "incidental ef-
fect is to curtail importations, therefore revenue. It is now a serious problem, the
raising of revenues adequate to the maintenance of orderly government" (USDW
United States Insular Commission 1899a, 6). The impact on the country's lead-
ing export sector was devastating. The hurricane damaged 70 to 75 percent of the
coffee plantations. The director of the Board of Charities reported that coffee, "a
promising crop, valued at $7,500,000, was rapidly reaching maturity, giving work
to thousands and sustenance to hundreds of thousands of the laboring classes,
when suddenly in a night this crop was destroyed" (USDW 1901,200). He esti-
mated that over 200,000 laborers were dependent on the coffee industry.

Agriculture specialist S. A. Knapp, who headed a commission to report on
Puerto Rico's agricultural conditions, warned that "abandonment of the coffee
plantations would mean death to many laborers who could find no other im-
mediate employment" (Cong. Rec. 1901, 18). Four years later Governor Hunt
reported:

It is hard to exaggerate the condition in which coffee growers and those dependent
upon the coffee industry, a majority of the people of the island found themselves as
a result of the storm. Planters' houses were destroyed or greatly damaged, their cof-
fee trees were blown almost to death, their lands were washed, their machinery was
destroyed and their crops utterly ruined for a year. (USDS 1904,9)

Within a week of the hurricane, General Davis charged the Board of Charities
"with the supervision of the distribution of food to the needy" and instructed all
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military departments to provide "such assistance as it may call upon them for in
the prosecution of the relief work" (USDW 1900b, 134). Since the fruit and food
crop was destroyed as well, the task that confronted the military regime "was a
question of saving human lives, not for a day or a week, but for months" (USDW
I900b, 274).

The War Department solicited funds from private sources, and appropriated
about $400,000 from its budget to provide food to the victims of the hurricane of
San Ciriaco (Gannon 1978, ISO).1 Elihu Root telegraphed the mayors of the four-
teen largest cities in the United States, as well as the governors of all the states, ap-
pealing for assistance. Root established a Central Porto Rico Relief Committee,
which sent one thousand tons of food each week until raid-October 1899 (Jessup
1:1938, 373). In contrast to the urgency with which the War Department treated
the disaster that befell Puerto Rico, Congress, which was ideologically opposed to
providing welfare to its colonial wards, reluctantly appropriated the paltry
amount of $200,000 to feed the majority of the 950,000 inhabitants of Puerto
Rico (Diffie and Diffie 1931,35). The War Department arranged for the military
government in Cuba to lower the duty on Puerto Rican coffee to offer some re-
lief to the devastated industry (Gannon 1978,150). President McKinley also au-
thorized the distribution of food supplies held in military depots.

In a seminal article, Stuart Schwartz demonstrates how San Ciriaco presented
the military government "with opportunities for using its response to forward a
particular political program," which included demonstrating to the colonial sub-
jects the benefits of U.S. sovereignty (Schwartz 1992,319). While this ideological
goal was undoubtedly a key motive behind the relief effort, the military regime
also wanted to impart a uniquely U.S. notion of the appropriate "work ethic" to
Puerto Ricans, General Davis was convinced that unless compelled Puerto Ricans
would eschew gainful employment. He wrote that "work not being a necessity,
therefore, the present incentive to labor is so small that it seems to matter little to
the average peon whether or not he is employed at all" (USDW 1900b, 36). Davis
feared the relief efforts would promote idleness among rural workers and peons.
After learning of reports that able-bodied men were refusing to work, he decreed
"a policy of no work no ration" and ordered "that no such man who refuses will
be permitted to draw food for himself or his family" (Allen 1902, 169; USDW
1901, 144). Food was to be "issued to prevent starvation" and channeled to "the
worthy poor" who "gives a full day's work in return" (USDW 1900b, 280).

By restoring the destroyed plantations through a planter relief program ad-
ministered by the Board of Charities, General Davis hoped to avert widespread
starvation (Schwartz 1992,326).

He justified his intervention in the market by the fear that "idleness among
the laboring classes" threatened "disaster to the island," General Davis reported
that the "greatest difficulty is found in making the able bodied men work for
food." He was convinced that the army had to act to prevent a human disaster
because the "Puerto Rican authorities have no organizing power to utilize the
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enormous working force" to rebuild the country (USDW 1900b, 281). On Sep-
tember 16, 1899, the Board of Charities announced an agreement with the
planters "whose lands have been deYastated and who are in financial stress" to
provide them with food to be distributed as daily rations to laborers employed
by the landowners. The agreement stipulated that the planters would help the la-
borers restore their dwellings and lend each a small plot on which to grow food
(USDW 1900b, 281). While the relief program seemed to favor the coffee econ-
omy, Davis and the growers feared that free food and clothing and access to land
would discourage workers from accepting the low wages the planters thought
necessary to sustain Puerto Rico's coffee prices in a highly competitive world
market (Schwartz 1992, 330).

Although the Puerto Rican coffee industry never recovered from the effects of
the change in sovereignty and the hurricane, during the initial stage of colonial
rule the War Department supported the industry. The coffee growers, devastated
not only by the hurricane but also by the loss of traditional markets and the ef-
fects of fiscal and monetary policies, were able to employ a labor force at the ex-
pense of the colonial regime. Given the centrality of the coffee economy to em-
ployment, the military government may have had little option but to attempt to
partially restore the industry in order to inject a measure of political stability.

The Economic Aftermath of the Military Regimes

The turbulent changes Puerto Rico experienced at the end of the century trans-
formed that country's economy and society forever. Fiscal, monetary, and tariff
measures eroded the ability of landowners to resist the sweeping changes to their
country's productive structure. These measures facilitated the accumulation of
land and other productive resources by metropolitan capital and compelled
Puerto Rican capitalists to redirect their activities to the new market opportuni-
ties. Although it was inevitable that U.S. capital would eventually overwhelm the
Puerto Rican economy, it is also undeniable that the military regimes created the
basis for this process to unfold quickly.

By virtue of their control over financial, commercial, and agrarian capital and
labor resources, the Puerto Rican capitalists did pose a potential impediment to
the rapid expansion of U.S. business firms. As long as they controlled resources,
whose market value would undoubtedly escalate as commerce and trade in-
creased, they could extract a high price from potential U.S. investors. However,
because of higher taxes, increased cost of credit, depreciation of the national cur-
rency, a new tax regime, and evaporation of long-standing markets, many local
capitalists were forced to sell their land and increasingly lost control over re-
sources that came to be in great demand. Landowners were compelled to relin-
quish resources in order to sustain an increasingly precarious existence. The es-
calating market price for prime land that could be cultivated in sugarcane
encouraged many small independent farmers to sell their holdings to corporate
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speculators. These resources, once ceded by Puerto Rican landowners, became
available for purchase by the highest bidders, invariably capital-rich U.S. corpo-
rations. The economic changes of the era resulted in financial ruination for many
landowners and heightened vulnerability for those who survived the shakeup.
The effect of these measures was to create the foundations for a substantial dena-
tionalization of the Puerto Rican economy.

Moreover, many self-sufficient, small-scale producers lost their land and were
converted into a propertyless class of people available for wage labor. A similar
fate befell independent artisans, as their crafts were displaced by mechanization
and cheap imported manufactured products. Rising levels of unemployment re-
lated to the changed market conditions further increased the legions of workers
available for hire. The pool of labor increased at the moment U.S. sugar and to-
bacco corporations began their operations in Puerto Rico. General Davis noted
the "superabundance of labor" in Puerto Rico: "No other West Indian island ex-
cept Barbados is so densely populated. Labor is increasing much more rapidly
that the capacity of the island to employ it, and the natural consequence is low
wages" (USDW 1900b, 36). The military regimes advanced the process of primi-
tive accumulation by helping create the conditions that led to the growth of a
labor force that was compelled to sell its energies and talent for a wage.

Although policy was important in accelerating the advance of capitalism, the
capacity of local capital to resist the onslaught of the sugar and tobacco corpora-
tions was limited at best. These corporate giants, which were also aggressive ad-
vocates of free trade with Puerto Rico and Cuba, were technologically advanced,
highly capitalized monopolies that could easily have overwhelmed Puerto Rico's
landowning class under any circumstances. Domestically owned sugar centrales
and medium-sized landowners engaged in sugar production did have a signifi-
cant economic presence into the 1920s. Nonetheless, the net effect of the colonial
economic policy was to reduce the entry costs for U.S. enterprises to invest in
Puerto Rico, and to provide incentives for the wealthiest and most enterprising
Puerto Rican capitalists to invest their resources in sugar production.

The impact of the trade restrictions on material conditions and productive ca-
pacity should not be underestimated. Puerto Rican society and economy under-
went a profound and wrenching process of dislocation. Rather than leading to
greater opportunities for agricultural producers, the change in sovereignty led to
the collapse of the coffee industry and the expansion of sugar production, which
by the late 1920s was overwhelmingly under the control of absentee corpora-
tions.

The Legacy of the Military Period

Although inexperienced as an overseas colonial power, the United States proved
adept at imposing colonial administration under military rule. The War Depart-
ment not only implanted a new structure of governance, but devised an ideolog-
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kal framework intended to transform the country into a loyal ward of the United
States. The War Department set about to define the scope of Puerto Rican par-
ticipation in their own governance and laid the foundations for the smooth tran-
sition to the civilian colonial administration. Members of the divided elite were
selectively incorporated into the colonial administration, often in titular posi-
tions and never as policymakers. Through their participation in advisory boards
Puerto Ricans were exposed to a mentality that stressed subservience to and ac-
ceptance of colonial authority. The incorporation of Puerto Ricans into the colo-
nial regime as advisers, justices, minor functionaries, soldiers, and police officers
was, according to U.S. officials, a measure of the colonized people's consent to
their own subordination. Although there was little direct opposition to military
rule, the governor-generals did expend a substantial portion of the budget on in-
ternal security. Expenditures for police, prison, and judicial functions in 1899
amounted to $580,000, or about 30 percent of total insular expenditures. Insular
police and prison expenditures accounted for $378,700 of this total (calculated
from USDW 1900b, 50-51).

Dismantling the civilian administration and judiciary was but an element of a
broader process of change that was designed to effect a transformation of Puerto
Rico's economy and society and to insert the country fully into the U.S. network
of trade and investments. The transformation of Puerto Rico's political economy
however, cannot be solely attributed to the machinations of a military regime in
collusion with metropolitan capital. Changing market conditions and consumer
preferences, the reaction of sectors of metropolitan capital that feared competi-
tion, and the actions of expatriate merchants and capitalists were additional fac-
tors that cannot be dismissed.

Confronted with a divided leadership and a huge subject population im-
mersed in poverty and on the threshold of starvation, the colonizers were able to
achieve the requisite social control to effect the required economic and political
changes. The new colonizers assumed a role in the lives of the displaced workers
and forgotten rural families that was previously unknown in Puerto Rico. The re-
lief programs to aid victims of the hurricane of 1899, public works that provided
needed jobs in road-building, advancements in health and sanitary conditions,
and the establishment of state-run charities, all served to build popular support
for the United States. These measures not only provided employment to selected
sectors of society, but further undermined the moral and political authority of
Puerto Rico's elites. Modest as they were, these programs were in marked contrast
to the policy of neglect of the Spanish colonial period. Nonetheless, it was the
very process of colonialism that had engendered such profound economic hard-
ship and human immiseration.

Racialist constructions of Anglo-Saxon superiority were central ideological ra-
tionalizations for denying Puerto Ricans a decisive role in their own society. Rev
erend A. F. Beard, secretary of the American Missionary Association, expressed a
commonly held view that linked tropical climate to lethargy. Beard observed
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"you will not . . . expect to find a sturdy or pushing race, nor will you expect to
see marked changes among such a people within a short time; no, nor changes
even in a long time." Moreover, he intoned, "Indeed a people who live in tropical
countries are not likely to be a book people. Therefore, we may not expect very
soon a literary or reading habit among the people of Porto Rico." Beard claimed
that because of these characteristics of the Puerto Rican people and climate, "Our
hope for Porto Rico is not to be in the present generation. It is in the corning gen-
erations and in their education" (Beard 1901, 103—104). Needless to say, Beard,
who did not read Spanish, made these denunciations with only the most superfi-
cial knowledge of the cultural and intellectual achievements of the former Span-
ish colonies.

It is important to recall that colonial policy toward Puerto Rico was not de-
signed solely to promote the interests of capital; it was intended to realize hemi-
spheric strategic goals of the United States. Minimally these included establishing
a permanent and stable base from which U.S. naval and military forces could op-
erate freely in the region and which could contribute to U.S. business penetration
of the Latin American markets. It is in this context that the establishment of a
loyal and stable colonial outpost in the Caribbean was a primary goal of the War
Department, The cold logic of the period—grounded as it was in racist concep-
tions of moral and intellectual superiority and technical prowess-—dictated that
U.S. men of business and colonial managers would carry out the Americanizing
mission to convert Puerto Ricans into loyal colonial subjects. Congress and the
executive branch learned much during this brief period of military rule. The
lessons learned provided the basis for U.S. colonial policy, not only in Puerto
Rico, but in the other possessions and Cuba as well.

Note

I. This money from the War Department budget was not a grant. Under Section 38 of
the Foraker Act the Puerto Rican people were required to "reimburse the United States for
any moneys which have been or may be expended out of the emergency fund of the War
Department for the relief of the industrial conditions of Porto Rico caused by the hurri-
cane of August eight, eighteen hundred and ninety-nine."
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The Foraker Act; The Politics and
Economics of Colonial Legislation

I have found it necessary... to advert in strong terms to the general unfitness of the great

mass of the people for self-government, and unfortunately the number of intelligent,

learned, and responsible natives bears very small ratio to the illiterate and irresponsible.

—Brigadier General George W. D&vis, 1899

Once admit that some people are capable of self-government and that others are not and

that tlie capable people have a right to seize upon and govern the incapable and you make
force—brute force—the only foundation of government and invite the reign of a despot.

—William Jennings Bryan, 1900

Manifest Destiny and Imperialism

In 1898 the United States went to war, confident in the divine morality of its ven-
ture and armed with a doctrine of Anglo-Saxon racial superiority. According to
its most vocal ideologues, men such as Representative Charles E Cochran, the
United States had embarked on a civilizing mission; territorial expansion was in-
cidental to the duty of establishing the "reign of the Aryan, with justice, enlight-
enment and the establishment of liberty" (quoted in Stephanson 1995,89). Some
of the islands the United States forced Spain to relinquish were densely populated
by people with a common language, common customs and governmental insti-
tutions, and a shared sense of history. Puerto Rico in particular was a densely
populated island whose population could not be easily relocated. Moreover, Con-
gress was bound by treaty to determine the political conditions of Puerto Rico's
inhabitants.

Primarily for these reasons U.S. officials treated the new colonial subjects dif-
ferently from the Native Americans and Mexicans who lived in the Western terri-
tories. General Davis reported that the Americanization of Puerto Rico should be
gradual because the island "was densely populated." In contrast he claimed that
"it was easy to Americanize the sparsely settled regions of the West... for there
society had no organization and there was no civilized population to be amalga-
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mated" (USDW 1900b, 27). Through war and conquest many of the people liv-
ing in these regions were either eliminated or forced to move. Once these areas
were depopulated, the territories were incorporated into the United States with
the aim of eventual statehood. A half century after the United States acquired
Puerto Rico George f. Kennan repeated the myth that "our territorial acquisitions
had been relatively empty land" that would be held as territories "until they were
filled with our own sort of people and were prepared to come into the Union."
But the territories acquired in 1898 "were not expected to gain statehood at all at
any time, but rather, to remain indefinitely in a status of colonial subordination"
(Kennan 1951,14-15).

The possessions, on the other hand, could not be depopulated and thus were
not incorporated into the Union. Justice Brown, in Dowries vs. Bidwell, spelled
out the racial logic of a legal doctrine for the colonial subjugation of the people
of Puerto Rico and the Philippines:

It is obvious that in the annexation of outlying and distant possessions grave ques-
tions arise from differences of race, habits, laws and customs of the people, and from
differences of soil, climate and production, which may be quite unnecessary in the
annexation of contiguous territory inhabited only by people of the same race, or by
scattered bodies of Indians, (quoted in Leibowitz 1989,22)

U.S. expansion westward, rationalized by the white supremacist doctrine of
Manifest Destiny, was promoted with the aim of incorporating newly acquired
territories into the Union. The seemingly unlimited natural resources of the
western territories, combined with massive European immigration, virtually as-
sured the United States a preeminent role in the international economy. Accord-
ing to historian Frederick Merk, Manifest Destiny was the antithesis of the impe-
rialism of the 1890s. In contrast to the former, which "envisaged the elevation of
neighboring peoples to equal statehood and to all the rights and privileges which
that guaranteed," imperialism at the turn of the century was insular and "in-
volved the reduction of distant peoples to a state of colonialism" (Merk 1963,
256-257). However, both the imperialism of the 1890s and Manifest Destiny
were thoroughly imbued with racial constructions that extolled the superiority of
the U.S. Anglo-Saxon people. They differed, however, in that Manifest Destiny
was based on the idea of conquest and either displacement or destruction of peo
ples, and imperialism was based on conquest and subjugation of peoples and
their eventual Americanization,

U.S. continental expansion went hand in hand with the virtual eradication of
Native American populations, the forced relocation of the remaining nations
and tribes to reservations, and their subsequent legal subjugation to the metro-
politan state. The United States realized its ambition of controlling the unbroken
landmass from the Atlantic to Pacific Oceans by violently appropriating almost
half of Mexico's national territory and expelling Mexicans from their lands.
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Through incentives, land grants, and propaganda, the U.S. state encouraged the
rapid resettlement of the territories by recent European immigrants. Massive
subsidies went to the railroad companies, which made the move west affordable
and linked Northern capital with the growing markets and wheat belt of the
West. Since the goal was eventual annexation of these territories as states of the
Union, Congress and the Supreme Court created the constitutional basis to des-
ignate these contiguous areas incorporated territories that would eventually be
granted statehood.

However, Congress harbored no similar intention of granting statehood to
brown-skinned tropical peoples with a Spanish-based culture, who practiced
Catholicism and did not speak English (See Schurz 1955, 78). Congress and the
Supreme Court proved to be remarkably resourceful in devising the "legal" doc-
trine to deny the people of the former Spanish territories U.S. citizenship and the
hope of statehood. Congress claimed the constitutional basis to exercise direct
rule over these territories while denying the inhabitants any say in the conduct of
government. Puerto Rico's First Organic Act of 1900, known as the Foraker Act,
was the instrument through which the metropolitan state imposed colonialism.
The Foraker Act was an act "temporarily to provide revenues and civil govern-
ment for Puerto Rico, and for other purposes." It proved to be a more durable
document, remaining in effect until March 2, 1917.

Why and how the United States devised a constitutionally valid doctrine per-
mitting it to acquire and claim sovereignty over another people is an important,
although often overlooked, episode in U.S. history. In this chapter I analyze four
related themes: (1) the congressional and constitutional reasoning for colonial-
ism; (2) the impact of U.S. sectional economic interests in shaping colonial pol-
icy; (3) the role of the War Department in promoting capitalist development in
Puerto Rico; and (4) the structure of the colonial state and its function in achiev-
ing U.S. strategic and economic objectives in the region.

New Territories and Alien Peoples: The Great Pebate

On December 5,1899, after one and a half years of military rule in Puerto Rico,
President McKinley announced to Congress that the time was "ripe for the adop-
tion of a temporary form of government for this island," and called for Puerto
Rico "to be brought within the tariff limits at once" (quoted in Latane 1907,141).
McKinley instructed Congress, "Our plain duty is to abolish all customs tariffs
between the United States and Porto Rico and give her products free access to our
markets" (Cong. Rec. 1900,2423). On January 5,1900, the Senate Committee on
Pacific Islands and Porto Rico began deliberations on legislation for a temporary
system of governance for Puerto Rico, to remain in effect until its laws could be
revised and codified and a permanent form of territorial government installed.
The House Ways and Means Committee considered legislation pertaining to cus-
toms duties and internal revenue. In keeping with McKinley"s request, Senator
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Foraker and Representative Payne dutifully introduced bills with provisions for
U.S. citizenship, the complete application of U.S. constitutional protections to
Puerto Rico, and free trade. After several weeks of committee hearings, Foraker
and Payne reported back to their respective chambers. The bills underwent sig-
nificant modification, and in the end neither resembled the relatively liberal mea-
sures that were originally considered (see Ringer 1983,954-960).

Congressional treatment of the overseas possessions marked a definite break
with a long-standing policy of territorial incorporation. Prior to the ratification
of the Treaty of Paris, Congress adhered to the doctrine that all U.S. territories
and their inhabitants were integral components of the United States, to which the
protection of the constitution applied (Native Americans being the obvious ex-
ception). Eventually, after a suitable period of civilian administration, these terri
tories would be admitted as states into the Union. When it carne to the former
Spanish colonies, Congress chose to reassess its policy of incorporation, and de-
cided to deny the inhabitants of the territories constitutional guarantees. Con-
gress also denied them the status of an incorporated territory—the legal basis for
eventual statehood. This marked the first instance in which Congress refused to
contemplate statehood for territories the United States had annexed (see Kennan
1951,14-15).

The Foraker Act provoked an intense national debate on the principles that
would guide the United States* conduct in its treatment of former Spanish
colonies.1 The Democrats and Republicans waged a highly visible and intensely
partisan battle, often cloaked in the mantle of moral imperatives and standards
of fairness, on the kind of treatment that should be accorded the peoples of the
acquired territories. Ideological cleavages pitted Democrats, who supported free
trade, citizenship, and territorial incorporation, against the majority Republi-
cans, who advocated protectionism, denial of citizenship, and colonialism. Dem-
ocrats claimed that if Congress denied the inhabitants of the territories the basic
rights guaranteed in the constitution it would repudiate the fundamental demo-
cratic principles the United States was founded on (see Surnner 1899). Republi-
cans, many of whom were ardent proponents of colonialism, feared the effect on
the social fabric of the Union if the inhabitants of the possessions, "all of an alien
race and foreign tongue," were to be incorporated into the body politic (For a dis-
cussion of these debates see Beisner 1968).

Despite these political and philosophical differences, Republicans and Demo-
crats forged a foreign-policy consensus that called for retaining the Philippines
and Puerto Rico. However, they disagreed on the relationship between the federal
government and the territories. Should the territories be incorporated into the
Union or held as colonial dependencies? This dilemma precipitated fierce debate
on whether the United States had chosen to embark on a morally objectionable
campaign of conquest and domination. The Congressional battles also exposed
divisions within the state, as well as within U.S. business, as to Puerto Rico's role
in the metropolitan economy. The issue of Puerto Rico's territorial status pro-
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voked debates between the Democrats and Republicans over national tariff pol-
icy. The key foreign economic issue that Congress wrestled with was whether it
should adhere to a long standing policy of tariff protection or abandon it in favor
of free trade with the possessions?

Although Republicans and Democrats wrestled over the constitutional basis of
Congress legislating o¥er subject peoples, both parties were determined to retain
the territories. Representative Schurz dramatically summarized the imperialists*
argument: "The Pacific Ocean will be the great commercial battlefield of the fu-
ture, and we must quickly use the present opportunity to secure our position on
it. The visible presence of great power is necessary for us to get our share of trade
with China. Therefore, we must have the Philippines" {Schurz 1955,81). Senator
John T. Morgan, the influential Democratic member of the Senate Committee on
Foreign Relations, saw as "repugnant to the principles of our national Constitu-
tion" a colonial policy that discriminated against the peoples of the territories. Ye
Morgan would not permit an independent Puerto Rico, since "the ability to sus-
tain an independent government is more questionable because her population
cannot increase in so limited an area to the strength that is essential to indepen-
dent statehood. Her geographical position is too important to distant nations, to
admit of her independence" (Morgan 1898, 63). In the final analysis, the U.S.
state abandoned constitutional doctrine on territorial incorporation to the im-
perative of adopting an explicit colonial policy for Puerto Rico and the Philip-
pines in the interest of national economic security.

The Constitution, Puerto Rico, and the Philippines

After the ratification of the Treaty of Paris Congress had to decide on the type of
territorial government to set up in the possessions and how to finance its activi-
ties. On the surface these issues would appear to be relatively routine matters for
Congress to resolve. Yet the process through which these issues were finally set-
tled, culminating in the passage of the Foraker Act and subsequent Supreme
Court review of this act, was an important episode in the annals of U.S. imperi-
alism and constitutional history. Congress had to redefine the legal and political
status of long-established societies in relation to the Constitution. Congress also
had to decide whether it had the constitutional authority to impose a tariff on
merchandise trade between the new territories and the United States. Colonial
legislation for Puerto Rico would "naturally be looked upon as a model" for other
territories that might be acquired by the emerging empire of the North (Callcott
1942,166).

Two considerations heavily influenced Congressional thinking on the territo-
rial status of the possessions. For one thing, U.S. firms feared commercial com-
petition with the possessions. According to proponents of tariff protection, the
unregulated importation of tropical products from the Caribbean and the Philip-
pines posed a threat to domestic producers. Second, Congress was alarmed that
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unrestricted immigration from the possessions would jeopardize the jobs and
well-being of U.S. workers. Some racist Congressmen pleaded for restrictions
against immigration from the tropics because Puerto Ricans and Filipinos would
dilute the racial composition and tarnish the cultural homogeneity of U.S. soci-
ety. Given these perceived threats to economy and society, Congress moved with
alacrity to discover a constitutionally valid doctrine to justify the exercise of un-
restricted legislative power over the possessions. The United States wanted to reg-
ulate the flow of peoples and commodities across its continental borders. Senator
George Gilbert, southern Democrat, explicated his racially based motivations;

I am opposed to increasing the opportunities for the millions of Negroes in Puerto
Rico and the 10,000,000 Asiatics in the Philippines of becoming American citizens
and swarming into this country and coming in competition with our farmers and
mechanics and laborers. We are trying to keep out the Chinese with one hand, and
now you are proposing to make Territories of the United States out of Porto Rico
and the Philippines Islands. (Quoted in Raffucei de Garcia 1981, 86)

But it was the Philippines, with its population often million, much more than
Puerto Rico, with its population of one-tenth that number, that perturbed the
empire builders. Congress was loath to establish a constitutional precedent in its
treatment of Puerto Rico that would apply to the Philippines. It was resolved to
devise different colonial policies for Puerto Rico and the Philippines. Representa-
tive Newlands justified this difference on the basis of presumed cultural differ-
ences between the two subject populations. He expected Puerto Ricans, unlike
the Filipinos, to make obedient colonial subjects. He told Congress that the island
"was easily governed, its people friendly and peaceful." Moreover, "we all agree
that no great danger to the industrial system of this country can come from the
acquisition of Puerto Rico" (quoted in Cabranes 1979,29).

Representative Sibley expounded on the importance of racial purity and com-
mercial competition:

The debate upon Puerto Rico is the mere incident in the broader proposition. The
issue being determined is whether or not the United States possess the right and have
the will to so legislate that the products of the Orient shall not be permitted as a dis-
turbing factor to American production, and that the yellow man of the Orient shall
not come here, clothed with the full power of citizenship, to compete upon terms of
equality with American labor in our own markets. (Quoted in Gould 1958,154)

Congress, intensely committed to a policy of tariff protection, and populated
by contingents of social Darwinists, was virtually unanimous in its opposition to
the territorial incorporation of the Philippines. Its society and its people were
considered particularly objectionable to the race-conscious nation. Representa-
tive William E. William concisely expressed this view. "1 understand full well that
the Administration does not care a fig for Puerto Rico"; the Foraker Act is "not
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for the mere sake of deriving revenue from that island, but as a precedent for our
future guidance in the control of the Philippines" (quoted in Torruella 1985,
35-36), Congress decided to use Puerto Rico to test the constitutional issues in-
volved in colonial legislation. Puerto Rico was an experimental station for testing
the constitutionality of unprecedented legislation (Capo Rodriguez 1916, 315).
Representative Jacob Bromwell summarized the situation, explaining that "in
order to show our assertion of authority we must make an example of Porto
Rico; and that we are anxious to have a test case made before the Supreme Court
to find out just what authority we have in legislating on our new possessions, and
that we can use Porto Rico for the purpose" (quoted in Cabranes 1979,32).

Congress was opposed to granting U.S. citizenship to the Filipinos. To preclude
this possibility the U.S. Congress enacted an extraordinary resolution only a week
after the signing of the Treaty of Paris. The Senate resolved, "It is not intended to
incorporate the inhabitants of the Philippine Islands into citizenship of the
United Sates, nor is it intended to permanently annex said islands as an integral
part of the territory of the United States" (quoted in Capo Rodriguez 1921,536).
Although the House failed to act on the resolution, it was a clear expression of
congressional attitude on the issue of race and annexation. Congress faced the
tricky task of devising a constitutionally valid rationale for denying the people of
Puerto Rico and the Philippines the rights and privileges accorded to U.S. citizens
by the Constitution.

Another dilemma that faced Congress was how to incorporate Puerto Ricans
into the Union while denying them representation and a voice in the formulation
of policy. Characteristically, the ultranationalist Albert Beveridge addressed the
fears of the xenophobes. He blustered that if the Constitution imposed territorial
status on the conquered islands, and "they become parts of the United States,
with ultimate statehood at the end of the syllogism," then "we had better aban-
don them at once. Porto Rican, Filipino and Hawaiian Senators and Congress-
men are not a refreshing prospect" (quoted in Braeman 1971,47).

Elihu Root and Charles E. Magoon greatly influenced the colonial legislation
that Congress ultimately enacted. In his first annual report Root argued that the
Constitution did not place constraints on the authority of Congress to legislate
for the territorial possessions, but

that as between the people of the ceded islands and the United States, the former are
subject to the complete sovereignty of the latter, controlled by no legal limitations
except those which may be found in the treaty of cession; that the people of the is-
lands have no right to have them treated as States, or to have them treated as the ter-
ritories previously held by the United States have been treated. (Quoted in Jessup
1938,1:346-347)

The congressional leadership accepted this argument as the legal basis for ex-
cluding the possessions from the full guarantees of the Constitution, Senator
Foraker confidently asserted that the Treaty of Paris
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is part of the supreme law of the land. It is therefore, binding on all concerned.
Under this provision of the treaty, the Congress, was, therefore, invested with full
power to legislate with respect to these islands and their inhabitants in any way it
might see fit, on all subjects affecting their civil and political status, restrained only
by the general spirit of our institutions. (Foraker 1900)

Root and others argued that Congress was not legally obligated to extend con-
stitutional guarantees to territories. It thus followed that legislation for the pos-
sessions did not have to conform to the uniform taxation clause of the Constitu-
tion. ("All Duties, Imports and Excises shall be uniform throughout the United
States." See Torruella 1985,24-35.) Thus Congress could not only impose tariffs
on the colonies, it was free to decide what constitutional guarantees it would ex-
tend to the colonies. According to Congress, since the Constitution did not follow
the flag, Congress had complete plenary powers in dealing with the territories.
Having asserted these powers, Congress could arbitrarily determine the type of
government it would impose on the inhabitants of the possessions. Foraker ar-
gued that Congress could "govern a Territory that simply belongs to the United
States as it may think best" (quoted Berbusse 1966, 162). According to Senator
Foraker, Puerto Rico was to be a dependency of the United States, but not an in-
tegral part of it (Torruella 1985,37 n. 156). Having disposed of Puerto Rico, Con-
gress was free to legislate as it saw fit for the Philippines, where a full-scale insur-
rection was under way.

Colonialism Is Constitutional

In 1901 the Supreme Court decided the constitutionality of the Foraker Act in a
series of decisions known as the Insular Cases. The five-to-four vote marked the
most extraordinary division of opinion in the history of the Supreme Court
(Rowe 1901b, 226). The court was required to determine the extent of constitu-
tional restraint on congressional treatment of the newly acquired territories. In
Dowries vs. Bid-well, one of the most significant Insular Cases, Justice Edward D.
White introduced the doctrine of incorporation as a legal instrument to define
the constitutional status of the possessions. According to legal scholar Frederic
Coudert, the Supreme Court formulated "the theory of incorporation as a defi-
nite legal category in classifying territory under American sovereignty" (Coudert
1926,824). Justice White reasoned that "in all cases of territorial acquisition, ex-
cept those territories acquired with the ratification of the Treaty of Paris, the
treaty of acquisition had specifically provided for incorporation of the territory
into the Union for eventual statehood." Since the Treaty of Paris did not specifi-
cally provide for territorial incorporation, the Supreme Court ruled that Con-
gress had a constitutional basis to claim its plenary powers over the territories.

Justice White ruled that Puerto Rico "was subject to the sovereignty of, and was
owned by, the United States, in a domestic sense, because the island had not been
incorporated into the United States, but was merely appurtenant thereto as a pos-
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session" (quoted in Snow 1902, 564). Puerto Rico was relegated to the residual
category of an unincorporated territorial possession. The Supreme Court estab-
lished mutually exclusive types of territories'—incorporated and nonincorpo-
rated territories. The power of Congress to legislate is restricted in incorporated
territories, where the Constitution applies in its entirety. In the unincorporated
territories, which are possessions, only certain "national" or "fundamental" con-
stitutional provisions applied (Davila Col6n 1979,60S).2 The politics of colonial
rule and the nature of the colonial state were heavily influenced by the Supreme
Court decisions. The rulings reaffirmed the War Department's claim that Con-
gress had unrestricted constitutional authority to determine the structure of gov-
ernance of the new territories, the political and legal rights of colonial peoples,
and the nature of their economic relationship to the metropolitan state. The
Court asserted, in so many words, that the U.S. state possessed the constitutional
authority to impose a system of colonial administration without the consent of
the governed for an indeterminate period.

The significance of the rulings was clear: they empowered "the political organs
of the government [Congress and the executive branch] to deal with the newly ac-
quired territory in accordance with its requirements" (Rowe 1901b, 249). The
Supreme Court upheld Elihu Root's argument on the constitutional issues relating
to the territorial possessions. Elated with the rulings, Root interpreted the decision
as meaning that "Ye—es as near as I can make out the Constitution follows the
flag—but doesn't quite catch up with it" (quoted in Weibe 1967, 228). The deci-
sions and doctrines established by the Insular Cases became central components of
the wider U.S. colonial project (Rivera Ramos 1996, 228). In 1902, two years after
the Foraker Act was signed into law, and approximately one year after the Supreme
Court ruled on the constitutionality of the law, Congress enacted an Organic Law
for the Philippines. The system of colonial administration for the Philippines
closely resembled the system created for Puerto Rico (Thompson 1989,167).

Congress had demonstrated the legal acuity to devise a colonial policy for
Puerto Rico and the Philippines, which was subsequently declared constitutionally
valid by the Supreme Court. A deeply divided Supreme Court gave Congress the
constitutional authority to devise colonial policies whose economic and political
provisions could be adjusted to respond to the changing requirements of the U.S.
state and capital. Puerto Rico was the only territory in which Congress established
civilian government without any indication as to its future, either as an indepen-
dent republic or state of the Union (Trias Monge 1980,1:232). Deprived of their
Spanish citizenship and denied U.S. citizenship, the people of Puerto Rico were
converted into an anomalous body politic lacking any identity in international law

Tariff:
The Overriding Political Issue of the Moment

The Foraker Act represented a partial victory for the protectionists, since it re-
stricted commodity trade between Puerto Rico and the United States. Since the
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Civil War, U.S. foreign economic policy had been designed to serve domestic man-
ufacturing and agricultural producers. Virtually all other foreign economic issues
were secondary to the need to protect U.S. farmers and manufacturers by impos-
ing highly protective tariffs (see Frieden 1988). The Republicans argued that the
country's prodigious economic growth after the Civil War was in no small mea-
sure due to the highly protectionist policies they had enacted. Notwithstanding its
claims of fidelity to protectionism, Congress had gradually transformed the tariff
from simply an instrument of protection to a policy tool that could be manipu-
lated to promote U.S. exports while continuing to protect the home market (Lake
1988a, 91). Between 1887 and 1897 the Democrats and Republicans pursued the
same trade strategy, aiming to expand exports by removing duties on selected im-
ported Latin American raw materials, although they may have differed on how to
achieve this foreign economic policy objective (Lake 1988b, 117).

But the McKinley administration came under pressure to revise this long-
standing protectionist policy and enact trade concessions (free trade, reciprocity
treaties, duty-free entry of selected commodities, etc.) to stimulate the develop-
ment of Puerto Rico's export potential. McKinley's decision to endorse immedi-
ate incorporation of Puerto Rico into the protected U.S. tariff system, without of-
fering countervailing measures to protect the home industries, provoked the ire
of the sugar beet industry and caused a virtual rebellion by its advocates in the
Republican Party. Many Republicans considered that McKinley had betrayed the
principle of protectionism. Under strong pressure from his party, McKinley was
forced to abandon his free-trade position. The motivations for this reversal had
more to do with unresolved constitutional issues regarding the plenary powers of
Congress to rule the colonies in the interests of the metropolitan state than the
damage to U.S. industry that free trade could presumably inflict.

Why the War Department Wanted Free Trade

San Ciriaco devastated Puerto Rico; its economy was in a shambles and interna-
tional commerce had collapsed. The coffee industry suffered massive damage.
The Advisory Board of Insular Policy reported to General Davis on August 28,
1898, that the hurricane struck

just at the moment when the producing classes were undergoing so severe a crisis as
the consequence to the war, the withdrawal of capital in circulation, and the lack of
markets wherein to place their principal fruits. It is therefore evident that such dis-
asters must have reduced the island to the saddest and most pressing circumstances
to which the life of a country can be subjected. (USDW 1900a, 11)

George Finlay, of the Puerto Rican Chamber of Commerce, testified during the
Foraker Act hearings that, due to the hurricane, "laborers are out of employment,
while families are in misery, and hunger threatens everywhere, the poor farm la-



The Foraker Act 93

borers being in such a state of destitution as they never have been before in the
history of the island" (quoted in Berbusse 1966,157).

Puerto Rico's people faced starvation and widespread disease. On August 18,
1899, Elihu Root wrote to McKinley urging immediate free trade: "I see no other
recourse, except to see the people starve, for we cannot continue to support them
indefinitely." Root warned,

There is a limit to the extent to which we can feed them with rations ostensibly pur-
chased for the use of the army. The great burst of public beneficence will not last
long, and we will find a starving people on our hands very soon—starving because
this great, rich country, after inviting the Porto Ricans to place themselves in our
hands, refuses to permit them to send their products on our markets without the
payment of a practically prohibitory duty, (quoted in Jessup 1938,1:373)

The War Department needed quick infusions of funds to alleviate the de-
plorable social and material conditions. General Davis warned, "I can only give
food for the hungry. Should the supply fail, there would be a famine such as in
the past has swept over and depopulated large districts in India and China." He
urgently requested the federal government to authorize a $10 million bridge loan
"for aiding the prostrate land" (USDW 1900a, 7-8). Davis reported that "if the
trade conditions between this island and the United States remain as at present
only industrial paralysis can be expected.... American sovereignty for Puerto
Rico has so far been disastrous for its commerce... for it has deprived the island
of markets where were sent nearly one-half of its total output" (USDW 1900b,
32, 34). Davis's own commanders emphasized the urgency of free trade. First
Lieutenant Alonzo Gray, commander of the San German post, informed Davis, "I
can not see that American occupation has as yet done anything to improve these
people. Improvement will come only when this island is treated as any of our
western territories are and given absolutely free interstate commerce" (USDW
1900b, 324).

Root tried to marshal congressional support for the bridge loan. He asked the
Treasury Department to return al! the duties collected on goods imported from
Puerto Rico after October 18,1898, the date on which Spanish troops were evac-
uated. Accordingly, McKinley obtained congressional approval for these duties to
"be placed at the disposal of the President to be used for the government now ex-
isting." On March 24, 1900, Congress enacted legislation "Refunding Customs
Revenue Collected from Porto Rico for the Relief of its Government and People"
which released to McKinley the $2,095,455 in duties that had been collected
(Berbusse 1966, 150; Gould 1958,104-105).

This was a temporary device to finance the needs of the colony; a more durable
and reliable revenue base was necessary. Root's annual reports and those of Gen-
eral Davis, as well as the findings of the Carroll Commission, document in telling
detail the extent of poverty, pauperization, and hunger that afflicted the popula-
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tion. Each recommended free trade as indispensable for alleviating Puerto Rico's
dire economic situation (see Richardson 1900). Although he knew that his own
party was firmly opposed to free trade, Root argued that the crisis of the Puerto
Rican economy and the urgency of financing the colonial administration were
extraordinary reasons for eliminating tariffs on merchandise trade.

In his 1899 annual report Root pressed the administration to remoYe customs
duties on Puerto Rican products. He complained that "transfer of the island from
Spain to the United States has not resulted in an increase of prosperity, but in the
reverse." Under U.S. occupation Puerto Rico had "suffered a recession," and the
island was "facing starvation," after having become encircled by the Spanish,
Cuban and U.S. tariff barriers (Root 1916, 170). Testimony at the committee
hearings reinforced the image of a society on the verge of collapse. From his self-
imposed exile in New York, MuAoz Rivera wrote, "We need legislation of this
kind to bring prosperity to Porto Rico. Present depressed commercial conditions
cannot continue indefinitely without ruining the fairest prospects of this fertile
place" (Mufloz Rivera 1899, 1285).

Under these conditions it was virtually impossible to generate revenue to fi-
nance the operations of the military government. Senator Foraker informed his
colleagues "that many people who have heretofore been wealthy are unable to
pay, have no money, and have no credit with which to command money. In other
words, direct taxation upon the property in Puerto Rico, about which we have
heard so much, is an impossible thing" (quoted in Rafracci de Garcia 1981, 66).
The House Ways and Means Committee chair Serano Payne echoed the same
concerns: "Taxation would simply have destroyed these [island] industries and
would have not have given us any appreciable revenue, no money for schools, no
money for highways, no money for anything except the hard, stern realities of
governing those people" (quoted in Ringer 1983,970).

The War Department's barrage of reports on the implications of Puerto Rico's
deplorable economic and social conditions for colonial rule gave McKinley a
compelling reason to endorse the controversial free trade provision. However,
just before Congress began to consider the Foraker Act, McKinley changed his
mind and endorsed trade restrictions on Puerto Rico.

Business Reaction to the Free Trade Proposal

The tariff debates focused on the competing interests of the isolationist and ex-
pansionist sectors of agricultural capital. The Puerto Rican tariff issue was a for-
eign economic policy battleground on which the beet-sugar interests and tobacco
growers confronted the sugar-refining and tobacco-processing trusts, as the latter
pursued an aggressive campaign to achieve oligopolistic control of their indus-
tries. Those industries that had been shielded from international economic com-
petition adamantly opposed free trade for Puerto Rico. Agricultural producers
for the domestic market decried the free trade provision as a negation of the gov-
ernment's commitment to protect home industry. Sugar beet producers, who had
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benefited greatly from protectionism, waged a vociferous campaign against free
trade. Sugar beet production had increased from 2,203 tons in 1890 to 76,859
tons in 1900-1901, and between 1899 and 1901 alone the industry increased its
output by 50 percent (Foner 1972, 637). The industry was rapidly expanding its
sales and had absorbed the Louisiana cane sugar industry. The industry's in-
creased share of the domestic market was directly attributable to the highly pro-
tectionist Dingley Tariff of 1897 (Eichner 1969).

The tariff, which was enacted by the Republican-controlled Congress in 1897,
imposed duties on imported raw sugar and provided countervailing duties
against imported sugar subsidized by European governments. It also provided a
manufacturing bounty of two cents per pound, and free importation of beet
seeds and machinery used in sugar beet refining (Mullins 1964, 188). The Agri-
culture Department had vigorously encouraged the cultivation of sugar beets
and actively promoted domestic consumption of the product, in the hope of di-
minishing the drain of foreign exchange for imported sugar (Crampton 1899,
276). State legislatures in the Rocky Mountain and Pacific regions also supported
the industry by providing bounties and subsidies. The extraordinary protection
accorded beet sugar was an indication of the industry's economic vulnerability as
well as its political strength.

Despite this support, beet sugar production simply could not keep up with es-
calating domestic demand. In 1897 the United States still imported about a
fourth of the sugar it consumed. U.S. demand for sugar at this time was esti-
mated at two million tons, while domestic production in 1896 amounted to no
more than 383,000 tons (Carroll 1899,60). By 1899 the U.S. consumed two mil-
lion tons of sugar of the total world production of seven million tons (Crampton
1899, 276), Puerto Rico, Hawaii, Cuba, and the Philippines could make the U.S.
totally self-sufficient in sugar. But for this to happen the powerful protectionist
lobby had to be appeased.

The Republicans were opposed to the duty-free entry of foreign merchandise
and feared that the possessions would pose competitive threats to domestic agri-
culture. It was widely known, however, that Puerto Rico posed no danger to do-
mestic sugar and tobacco producers, nor did it have the capacity to threaten job
loss in the metropolitan economy. Puerto Rican sugar production was estimated at
61,000 tons, of which 35,512 was exported to the United States. Commissioner
Carroll observed that "the comparative production of the two countries is at 6 to 1
in favor of the Union." Similarly, Puerto Rican tobacco imports to the United States
were valued at only $255,000, while the total value of U.S. tobacco leaf imports
amounted to $14.7 million (Carroll 1899, 60). In 1898 the U.S. Treasury Depart-
ment had reported, "This island being small, its products which may be shipped to
the United States will not be of sufficient amount to materially affect the rich pro-
ducers of our great country" (U.S. Department of the Treasury 1898,75).

U.S. sugarcane producers agreed that Puerto Rico did not pose a threat to the
industry. John Dymond, spokesperson of Louisiana's sugar planters, wrote that,
even though Puerto Rico "produces a considerable amount of sugar ... as com-
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pared to the United States these quantities are but insignificant, and their com-
petition with similar products within the limits of the old Union cannot have any
very injurious effect" (quoted in Garcia-Muniz 1996, chap. 2,3),

Nonetheless, domestic beet sugar growers opposed any preferential trade mea-
sures for fear of establishing a precedent for the importation of duty-free com-
modities from Cuba and the Philippines. Domestic producers and their allies in
Congress were convinced that large-scale investments by the sugar and tobacco
trusts would eventually convert the possessions into highly efficient export plat-
forms and threaten their control over national markets. At the Congressional
hearings Henry Oxnard, president of American Beet Sugar, testified: "What I
claim is large investments will go into Puerto Rico in the sugar business as soon
as it is found that this immense profit can be made" (quoted in Tugwell 1945,299
n. 1). Oxnard spoke of "the great injustice to our competing home industries and
perhaps to our labor," that free trade with Puerto Rico would cause. True, he
agreed that Puerto Rico was not a threat, but he saw "the graver danger lying in
Congress setting a precedent for other and far more destructive demands from
Cuba and other tropical countries seeking to capture our markets and eventually
destroying the production of products at home that we have long fostered"
(quoted Luque de Sanchez 1980,117),

The lobbyists were gaining support in Congress. Senator Foraker, for example,
declared," We fear no competition from Puerto Rico ... but . . . there may come
a competition which would be prejudicial (quoted in Torruella 1985, 37), Ac-
cording to Foraker the importation of Puerto Rican duty-free sugar and tobacco
"could not prejudicially affect our home industries because the amount is unim-
portant." But he warned that "it would be more serious with the Philippines"
(Foraker 1900,470). House committee chair Payne was explicit in his support for
the domestic producers. Claiming that "the beet-sugar industry has been some-
thing of a pet of mine since I have been in Congress," he also admitted that "if
they [beet-sugar factories] get incidental protection against the future out of this
bill, I am glad of it. Also for cigar manufacturers" (quoted in Ringer 1983,970).

The forces arrayed against free trade constituted a politically powerful lobby-
ing force that was well entrenched in Congress, as well as in federal and state gov-
ernment agencies. Herbert Myrick, the chairperson of the League of Domestic
Producers, demanded denial of duty-free Cuban and Puerto Rican sugar and to-
bacco, and cautioned the Senate committee against taking away "the farmer's
protection while leaving it upon the manufacturer." The league's objective was "to
put into the pockets of the farmers, capitalists and laborers of these United States
the $100 million now exported annually to pay for imported sugar" (quoted in
Berbusse 1966, 158). As Congress was considering the Foraker Act, the League of
Domestic Producers spearheaded a drive to establish a national organization of
domestic agricultural producers and labor organizations, including the American
Cigar Workers Union and the American Federation of Labor that would oppose
free trade with the possessions (Gould 1958,94).
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The American Beet Sugar Company and the Standard Beet Sugar Company
were the most powerful advocates for tariff restrictions, particularly since they
had benefited directly from the Republican-inspired protectionism. The much
larger American Beet Sugar was established through mergers and incorporated in
1899, and for over a decade it had competed with the American Sugar Refining
Company for control of various regional markets. The American Sugar Refining
Company, also known as the Sugar Trust, was formed in 1881 when Henry O.
Havemeyer, its aggressive president, successfully engineered a merger of all the
major refiners of raw sugarcane.

By 1892 the American Sugar Refining had established a virtual monopoly over
the sugar refining industry, and controlled almost 95 percent of the refining ca-
pacity in the country (Kirkland 1961, 320). The Sugar Trust was a well-capital-
ized firm with excessive refining capacity; consequently it was anxious to acquire
new sources of raw sugar for processing and sale in the burgeoning U.S. market.
Despite its political clout Havemeyer's drive for monopoly control of the domes-
tic sugar market in 1900 was blocked by the beet growers and their supporters in
Washington. The bitter competition between these major firms figured promi-
nently in the congressional debates on tariff legislation for Puerto Rico.

For the export-oriented and import-dependent sectors of U.S. capital the pos-
sessions represented new markets and sources of cheap raw agricultural imports.
These firms challenged the Republican farm bloc representatives in Congress and
their steadfast adherence to protectionism. The American Tobacco Company, a
giant trust formed in 1890 after the merger of a number of large processing firms,
was eager to tap new foreign sources of cheap tobacco. It joined the American
Sugar Refining Company in an alliance on behalf of free trade for the possessions.
Republican Representative Watson reported that Havemeyer, "in discussing the
whole situation was plain and outspoken regarding the position of Porto Rico
and the Philippines, and declared that were was no reason in the world why sug-
ars should not be admitted free of duty from these countries" (quoted in Tugwell
1945,297). The Democrats supported the sugar trusts by offering an amendment
to return collected duties "to the persons from whom they were collected," and
introduced a resolution for duty-free "entrance of sugar, molasses, and every-
thing entering into the manufacturers of sugars" (quoted in Tugwell 1945,298).

Joining the sugar and tobacco trusts were the Chamber of Commerce of New
York, the Merchants Association of New York, and the New Board of Trade and
Transportation. In an effort to marshal industry support for Puerto Rican free
trade, Elihu Root had written William Corwine of the Merchants Association to
ask that his organization spearhead a letter writing campaign "urging the re-
moval of duties between the United States and Porto Rico" (quoted in Jessup
1938,375). The New York Chamber of Commerce also enacted a resolution con-
demning the proposed tariff and orchestrated a letter writing campaign to con-
vince legislators to vote against the measure (Pettus 1900, 640). Rice producers
from Louisiana supported free trade, noting the potential for significantly in-
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creased exports to Puerto Rico, which in 1895 had imported four million pounds
of rice (Berbusse 1966,155). The merchants endorsed free trade in anticipation
that the trusts would undertake large-scale production in Puerto Rico, resulting
in increased demand for industrial goods, food, and other commodities neces-
sary to sustain the operations of the plantations and their work force.

At the time the political climate was unfavorable for the free trade cause advo-
cated by the sugar and tobacco trusts, Foraker's comment that the Sugar Trust
was "the most unpopular capitalistic combination in the United States," was
probably accurate (quoted in Gould 1958,96), Strong popular opposition to the
growth of industrial trusts in the mid-1880s had persuaded Congress to enact the
Sherman Anti-Trust Act. The protectionists portrayed the trusts as oligopolistic,
relentless in their pursuit of profits, and willing to sacrifice domestic industry
and workers' jobs. Lacking a sizable electoral constituency, and opposed by labor,
the sugar refiners' base within the state appeared to be teouous when contrasted
with the domestic beet sugar producers. Moreover, McKinley had faced a virtual
revolt by a group of ten Republican senators who tried to break ranks with their
colleagues.

Among the dissidents was none other than the irascible Albert Beveridge, who
had initially supported the tariff provisions. But after a deluge of letters from
constituents and newspaper editorials attacking the tariff on Puerto Rico, he re-
versed himself and on March 19, 1900, introduced an amendment calling for the
removal of all duties. Beveridge argued that tariff restrictions were unnecessary
since the $2,000,000 in collected duties that were being returned to Puerto Rico
could be used to finance the costs of the colonial administration until a system of
insular taxation could be established (Braeman 1971,48). The issue of the Con-
stitution's applicability to the possessions could be suspended, he argued, with a
declaratory provision "that his act shall not be construed as extending the Con-
stitution of the United States, or any part thereof, over Porto Rico" (quoted in
Bowers 1932,127). Beveridge, however, was compelled by his colleagues to close
ranks and supported the final version of the Foraker Act. It took intense admin-
istration pressure to get the bill through that chamber.

After highly charged debates Congress imposed a tariff on merchandise trade
with Puerto Rico, In order to deny Puerto Rican products duty-free entry to the
United States, Congress was required to exclude Puerto Rico from the uniformity
clause of the Constitution, which mandates that all "duties shall be uniform
throughout the United States." Given the United States* determination to deny
Puerto Rico either independence or incorporation as a state, the country's exclu-
sion from the uniformity clause—thus, denial of free trade status—was used as
the basis to limit the extension of constitutional guarantees to Puerto Rico, and
eventually to the Philippines. The tariff issue was the wedge to "legally" impose
colonialism. According to Senate minority leader Bacon of Georgia, "Every fea-
ture of a free territorial government has been sacrificed in order that a tariff may
be enforced against Porto Rico" (quoted in Gould 1958,77).
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In the end, by approving trade restrictions against Puerto Rico McKinley
chose to publicly reaffirm the protectionist foreign economic policy the Repub-
licans had pursed since the end of the Civil War. The U.S. Tariff Commission
characterized the tariff policy that Congress ultimately adopted at the time as
"framed primarily for the purpose of protecting the domestic manufacturer in
the home market" and "colonies for the purpose of holding the colonial market
for the producers of the mother country" (quoted in Foreign Policy Association
1929,453 n. 96).

The Tariff and Restructuring of Corporate Capital

By the late 1890s, as foreign markets became increasingly important to manufac-
turers, the post-Civil War national consensus on protectionism began to gradually
erode. The United States was determined to increase its level of trade with Latin
America and arranged reciprocity treaties that reduced or eliminated tariffs on a
variety of raw material imports in order to gain commercial access to the region.

The conflict between the import-dependent sugar trusts and the agricultural
producers for the domestic market was surfacing precisely at the time the U.S.
state was under growing pressure to reconsider its commitment to protectionism.
The Foraker Act was an important early legislative battle in which the state's
nascent foreign economic concerns were challenged by the protectionist de-
mands of domestic producers and their congressional allies. Although only a lim-
ited number of industries would be directly and immediately affected by the de-
cision on the Puerto Rican tariff issue, for U.S. capital in general the outcome was
important. The relationship between changing protectionist tariff policy and
shrinking the industrial surplus was underscored in Theodore Roosevelt's special
message to Congress:

The phenomenal growth of our export trade emphasizes the urgency of the need for
wider markets and for a liberal policy in dealing with foreign nations. The customers
to whom we dispose of our surplus products in the long run, directly or indirectly,
purchase those surplus products by giving us something in return. Their ability to
purchase our products should as far as possible be secured by so arranging our tar-
iff as to enable us to take from them those products which we can use without harm
to our own industries and labor. (Cong, Rec, 1901,84)

At the turn of the century U.S. industry was developing at a rate that would
soon make it a global economic force. Rising labor productivity, broad applica-
tion of new productive technologies, excess capacity in a range of agricultural
products, and the growing international competitiveness of U.S. manufacturing
firms created possibilities for new export markets. But the tariff was an impedi-
ment to increased trade. According to manufacturers, U.S. tariff policy amounted
to a tax on imported raw materials that were required for U.S. manufactured
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products (Campbell 1976, 144). During the congressional debates Senator
Foraker had resurrected the old expansionist argument to support his tariff posi-
tion: "We have reached that point in the development of our resources, in the ag-
gregation of capital and in the command of skilled labor where we are producing
many millions in value beyond what we are able to consume. For this surplus we
must find markets abroad" (Foraker 1900,470).

The idea that the country's economic growth was contingent on opening up
foreign markets, tapping new sources of raw materials, and international lending
had become the expansionists* credo. However, expansion into the international
economy posed risks for those sectors of domestic capital that were not compet-
itive, and the resulting conflict required a state that could effectively negotiate the
competing interests of the U.S. capitalist class. Congress's decision on the Puerto
Rican tariff issue not only evinced the political influence of both of the compet-
ing sectors, but demonstrated the state's ability to accommodate the antipodal re-
quirements of U.S. business.

Financing Their Own Subordination

Congress, faced with the need to finance the operation of the colony, decided to
impose tariffs on Puerto Rican merchandise trade as a temporary revenue-gener-
ating measure. Congress heeded Chester Long's advice and refused to authorize the
use of federal funds for this purpose. Senator Long of Kansas emphasized the re-
sponsibility of the colonial subjects to finance the activities of the colonial regime:

Revenues must be obtained from some source to pay the expenses of government and
provide schools for a people nine-tenths of whom cannot read or write.... We
should not pay the expenses of government out of the United States Treasury. Porto
Rico should be self-supporting . . . and all the gross revenues collected here on her
products are to be expended for the benefit of the people of the island. (Long 1900,1)

The imposition of the tariff between Puerto Rico and the United States threat-
ened to further intensify the island's economic difficulties. General Davis op-
posed the tariff and was convinced that free trade would promote economic
growth. In his 1899 report on industrial conditions, he argued:

If this island could have free trade with the United States, not much more in the way
of financial help would be needed. It would set all the wheels of industry in motion,
for the margin of profit on sugar and tobacco would then be large enough to justify
foreign capital to come here, and it would come in large sums. This would give em-
ployment to labor, and the future of the island being assured. (USDW 1900a, 9)

However, Senator Foraker strongly opposed free trade. Since Puerto Rico was
destitute, he argued that "a direct tax on property, which is the usual way of rais-
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ing revenue to defray the expenses of local government, would be a great and im-
possible burden for these people" (Foraker 1900,465).

Charles Allen, Puerto Rico's first governor, reported that all government ex-
penses "must be compassed within the sources of revenue provided for in the or-
ganic act without the American treasury to rely upon to make up any deficiency
(Wood, Taft, and Allen 1902,340), The salaries for all colonial officials appointed
by the metropolitan state were also to be paid from taxes and collected import
duties,

The Organic Act of 1900, also known as the Foraker Act, was passed in the Sen-
ate on April 3,1900, by a vote of 40 to 31, and in the House on April 11 by a vote
of 161 to 153. President McKinley signed the bill into law on April 12. Section 3
of the Foraker Act imposed a duty of 15 percent of the prevailing rates set by the
Dingley Tariff Act on all merchandise trade between the United States and Puerto
Rico. The 15 percent duty was actually a compromise recommended by General
Davis to his superiors in the War Department (Root 1916,182). The House Ways
and Means Committee had proposed a higher duty of 25 percent, but the public
outcry convinced McKinley to pressure the committee into accepting the lower
duty.

In addition, the Foraker Act imposed a tax on "articles of merchandise of
Puerto Rican manufacture ... equal to the internal revenue tax imposed in the
United States upon like articles of merchandise of domestic manufacture." The
House committee argued that this "provision is necessary in order that our man-
ufacturing of cigars and spirits may be at no disadvantage on account of the low
tariff between Puerto Rico and the United States, on account of our internal rev-
enue laws" (quoted in Ringer 1983,962). The duties collected on these imported
products were transferred to the treasury of Puerto Rico. Once a revenue system
was put into effect, the 15 percent tariff would be eliminated and free trade es-
tablished, but no later than March 1, 1902.

In another concession to domestic industries, the Foraker Act mandated that
all merchandise trade between the two countries be conveyed in U.S.-built and -
registered ships. This mandate was for the benefit of the U.S. merchant marine,
which had experienced a dramatic decline in its share of foreign trade tonnage.
In 1897 U.S.-registered ships carried only 15 percent of the value of imports and
8.1 percent of the value of exports (Kirkland 1961, 296). This provision was in-
cluded even though the administration was aware that because of higher wages
and costs U.S. maritime shippers could not "compete on equal terms with foreign
ships" (Root 1917,260) The tariff on Puerto Rico was widely reported as an un-
qualified victory for the protectionist forces and the farm bloc. The Independent
reported, "The interests represented by the sugar and tobacco spokesmen are
power interests, and we are told that the force of the pressure of these interests in
Washington was irresistible" (Independent 1900,560). Representative Richardson
wrote in the Independent "The bill breaks our faith with Porto Rico and op-
presses the people of that island for the purpose of enriching some citizens of the
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United States. I earnestly protest against the adoption of a robber policy which
makes this Republic take the place of the ruthless monarchy, Spain, in despoiling
Porto Rico, now a portion of the United States" (Richardson 1900,469).

McKinley was accused of buckling under the pressure of ultraprotectionists
led by sugar beet and tobacco growers. He was ridiculed in the press, and suspi-
cions were rife that the trusts had applied improper influence (Braeman 1971,
47—48). Presidential aspirant William Jennings Bryan warned, "To impose upon
the people of Puerto Rico such taxes as Congress may determine when the peo-
ple of Puerto Rico have no representative in Congress is to assert either that tax-
ation without representation is right, or that it is wise for us to do wrong" (Bryan
1900,62). On his nomination to the presidency, Bryan told the assembled dele-
gates, "The Porto Rico tariff law asserts the doctrine that the operation of the
Constitution is confined to the forty-five states." He "denounced it as repugnant"
to the spirit of the U.S. Constitution (Bryan 1900, 79). Puerto Ricans were bit-
terly disappointed, and their reaction was equally as ardent. Azel Ames, an army
major and medical doctor who was hired by the Federal Party as a lobbyist, pas-
sionately argued that given the country's economic distress, the tariff "was a re-
finement of cruelty.... There are no words in the English language sufficiently
virile and comprehensive to adequately characterize such cold-blooded and per-
fidious indifference" (Ames 1900,639).

The McKinley administration warned a wary Congress that in the absence of
free trade, U.S. business would not invest in Puerto Rico and conditions would
continue to deteriorate. Philip C. Hanna, the U.S. consul to Puerto Rico, wrote
his superiors, "Hundreds of Americans representing millions of capital are wait-
ing for the duty to be taken off American products." He was certain that once free
trade was permitted, investments would flow, giving "employment to tens of
thousands of the working class in Puerto Rico" (quoted in Ramos Mattei 1974,
20). The imposition of customs duties on commodity trade discouraged invest-
ments. Hanna testified at the Carroll Commission hearings:

During the past two months I have received several thousand letters from all classes
of business men in all parts of the United States concerning this island, very many of
them asking me when the proper time will arrive for them to invest capital in Porto
Rico.... But with the present high rates of duty upon all building material, machin-
ery and all kinds of goods coming from the United States to Porto Rico, it would be
impossible for these men to establish their factories here for the benefit of and the
uplifting of the Porto Rican laborer. (U.S. Department of the Treasury 1898,76)

Despite accusations that McKinley had capitulated to the ultraprotectionists,
the American Sugar Refining Company and other import-dependent firms ob-
tained significant benefits from the Foraker Act. The tariff was only moderately
protectionist, and it was temporary. All import duties, except for those products
subject to U.S. internal revenue, were to be eliminated within two years. The 15
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percent duty actually made Puerto Rican sugar imports much more profitable
than foreign imports and stimulated investments by U.S. sugar corporations.
Notwithstanding accusations that McKinley gaYe in to the protectionists, the tar-
iff provision was in fact a concession to the import-dependent sectors of capi-
tal—primarily the sugar and tobacco trusts.

The Foraker Act was also a victory for domestic producers, because it estab-
lished the principle of politics over law. By asserting its plenary powers Congress
could decide on a case-by-case basis the trading policy it would enact for the pos-
sessions. Congress had given the protectionist forces, who at the time were an im-
mensely powerful lobbying force, an arena in which they could influence the pol-
icy process. This kind of arena is, after all, what they had wanted.

Puerto Rico and U.S.
Commercial Policy in Latin America

The War Department advocated free trade for Puerto Rico for a number of rea-
sons that went beyond the urgency of the moment. The fiscal, monetary, and tar-
iff measures put into effect constituted an integrated program to generate long-
term revenues with the goal of making the colony self-financing. Unrestricted
commercial relations •—free trade—between the possessions and the metropolis
was a pivotal component of this program. But colonial economic policy embod-
ied a complex of ideas, some particular to the specific conditions of Puerto Rico
and others emanating from the state's emerging role in promoting U.S. global in-
vestments and trade.

During this period the foreign policy machinery of the state was led by Presi-
dent McKinley, Secretary of War Root, and Secretary of State John Hay, individ-
uals whom historian Thomas McCorrnick called "nondoctrinaire sorts ... prag-
matic expansionists . . . [who] followed the commonsense, businessman's
approach to expansion—what would work best with the least cost" (McCorrnick
1962,150). All three wanted to significantly expand U.S. commercial influence in
the hemisphere; they promoted liberal trade relations, reciprocity, and receptivity
to U.S. investors. As a key foreign policy adviser to Presidents McKinley and Roo-
sevelt, Root played an especially influential role in advancing U.S. regional and
global interests. In 1905, Root, who had by then been appointed secretary of state
after Hay's death, articulated the need for commercial penetration of Latin
American and Caribbean markets, backed by the ready use of military and naval
force to protect the interests of U.S. investors and to compel governments in the
region to honor their commercial obligations. He sought to impose stability and
peace in the Caribbean through the application of the norms of international law
and U.S. military power (Healy 1970,70). He wrote, "The inevitable effect of our
building the Canal must be to require us to police the surrounding premises. In
the nature of things, trade and control, and the obligations to keep order which
go with them, must come our way" (quoted in Jessup 1938, 1:371). Paul Reinsch
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summarized the doctrine that Root used to steer U.S. policy in the region: "The
world must be policed, so that in every part of it investments of capital may be
made securely, and so that industrial works may be carried on without annoy-
ance or molestation from natives" (Reinsch 1900, 11).

Building and protecting an integrated system of coaling, cable, and naval bases
was an essential corollary in U.S. designs to achieve commercial penetration and
military dominance of the hemisphere. Puerto Rico and Cuba, because of their
potential sigoificance to the proposed Panama canal, were the two most impor-
tant strategic outposts in the system of regional communications the United
States was building. It fell on the War Department to create a model of colonial
governance and economic relations that would firmly establish U.S. control over
the newly acquired territories and impose the requisite social and political order.

Colonial economic policy is best understood in the context of a new metro-
politan state role in responding to the demands of capitalist restructuring and
commercial expansion. In Corporate Reconstruction of American Capitalism, Mar-
tin Sklar establishes that "capitalist investment imperialism" was a key feature of
the reorganization of the U.S. economy at the turn of the century (1988). This
phase of capitalist development required new financial institutions and interna-
tional treaties and agreements. In 1898 the State Department reported that the
"enlargement of foreign consumption of the products of our mills and work-
shops has, therefore, become a serious problem of statesmanship as well as com-
merce" (quoted in Rosenberg 1993,40). The United States negotiated agreements
or imposed requirements that tied "the host societies' monetary and banking sys-
tem into the international monetary, banking and investment system." This was
necessary in order to facilitate and protect the circulation of financial capital
(Sklar 1988, 81). The imperatives of investment capitalism redefined the role of
the U.S. state in international economic affairs and compelled the metropolitan
state to intervene directly and/or diplomatically in the internal affairs of coun-
tries that loomed as potentially profitable investment sites for U.S. business.

The logic of state-promoted capitalist development shaped the formation of
U.S. colonial and territorial policy as well. According to Sklar, investment im-
perialism

required modernizing the host government's fiscal, budgetary and taxation systems,
the host society's laws of property and contract along with its judicial administra-
tion, the host society's class structure in the direction of commoditization of land
and the creation of a wage earning working class. It required the introduction and
spread of secular and instrumental modes of consciousness at the expense of reli-
gious and traditionalist modes, through the institutions of education, media of com-
munication, and otherwise. (81)

Sklar enumerates precisely those institutional changes specified in the Foraker
Act, Robert Weibe, in his study of changing U.S. political and social values, makes
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a similar point. He maintains that U.S. investors demanded political stability,
which invariably drew the metropolitan state deeply into the affairs of other
countries and required its uninterrupted support (Weibe 1967, 235, 232). The
political, financial, and diplomatic characteristics of the U.S. state's colonial and
neocolonial policy, as well as its project for commercial and financial expansion
into Latin America, were mediated by the requirements of this new phase of U.S.
capitalism—investment imperialism.

The War Department was the agency responsible for developing political and
economic institutions that would impose stability and convert Puerto Rico into a
hospitable investment site. Elihu Root was unequivocal about the country's abil-
ity to undertake this task: "We of America, have discovered that we, too, possess
the supreme governing capacity, capacity not merely to govern ourselves at
home, but that great power that in all ages has made the difference between the
great and the small nations, the capacity to govern men wherever they were
found" (quoted in Healy 1970, 148). Root, who bore ultimate responsibility for
colonial affairs, envisioned U.S. firms, especially large-scale enterprises, being
agents for economic development. Opportunities for U.S. investors abounded in
Puerto Rico, given the dearth of domestic sources of capital and the destruction
of its agricultural resources and infrastructure caused by the hurricane. Free
trade, the War Department reasoned, would be the catalyst for major invest-
ments. U.S. firms would create employment, generate revenues, and improve so-
cial conditions, which in turn would contribute to stable management of the
colony. Under the rhetoric of the free-trade ideology, the War Department fos-
tered U.S. corporate dominance of the colonial economy, which resulted in
Puerto Rico's inextricable incorporation into the metropolitan economy. This
logic prevailed for the other colonies as well (for example see Healy 1963,
189-206; May 1980, 129-178).

Regional Hegemony and
Puerto Rico's Colonial Status

Puerto Rico's economic importance to the metropolitan economy as a whole, as
opposed to particular sectors, was marginal. Of greater significance was the ef-
fect that a successful model of colonial governance and economic growth would
have on U.S. hemispheric designs. Commissioner Rowe succinctly identified the
significance of the colonial experiment in Puerto Rico: "In the solution of the
Porto Rican problem we are being subjected to a supreme test as an expanding
nation. If we fail, our influence in the Western Hemisphere cannot long con-
tinue; if we succeed, our position of primacy will receive the sanction of every
American country, and the Monroe Doctrine will acquire a new significance"
(Rowe 190Ia, 39).

A few years later Rowe reaffirmed the importance of Puerto Rico to U.S. im-
perial designs. "The real significance of the extension of the American dominion



106 The Foraker Act

in the West Indies," he wrote, "lies not so much in the fact, of territorial aggran-
dizement as in the adaptation of our political ideas and standards which this ex-
pansion involves" (Rowe 1904, 18). Another official appreciated the regional
ramifications of a successful colonial policy: "If our efforts to regenerate Cuba
and Porto Rico . . . are found to be fairly successful... its results will become an
object lesson to other Spanish-American countries Our sphere of influence will
become more potent in Spanish America" (Fisher 1899,24).

The reform of Puerto Rico's fiscal, monetary, and budgetary systems was well
under way before the Foraker Act became law. The Act made these measures per-
manent and expanded the investment prospect accorded foreign capital. At the
inauguration of Puerto Rico's first appointed civilian governor General Davis ex-
tolled the economic benefits the Foraker Act would bestow on the country, "The
Organic Act under which this island will be governed provides a basis for indus-
try, trade and commerce which warrants the belief that the dark clouds of misery
and want which have shadowed the past and the present will soon roll away"
(USDS 1901,414). The goal of the economic changes was Puerto Rico's incorpo-
ration into the metropolitan network of investment, trade and finance. William
Willoughby, who served as secretary of state and the treasury in Puerto Rico, as-
serted with almost religious fervor the importance of monetary conversion to
achieve this integration. "Were no other effect obtained than the moral one of
identifying more closely the economic systems of the island and the mother
country, the step could be considered as fully justified" (Willoughby 1905, 115).
Such a fusion of financial, monetary, and commercial institutions would not only
result in more efficient economic relations, but would also facilitate the task of
"Americanizing" the colony.

Colonial planners were convinced that U.S. men of business would promote
economic development, Americanization, and social stability. Commissioner
Carroll observed that Puerto Rico "will furnish a field for American capital and
American enterprise, if not for overflow of population. It is American and must
and will be Americanized" (Carroll 1899, 61). Indeed, stability was essential for
sustaining investment. According to Senator Morgan the possessions were a "new
and inviting field for conquest and dominion, but no compulsion will be needed
to hold it, beyond the temporary necessity of preserving peace in these islands,
until the rightful government of their people can be established on safe founda-
tions" (Morgan 1898,649). By absorbing Puerto Rico into the metropolitan econ-
omy and investing it with the norms and values of the U.S. business culture, colo-
nial officials hoped to transform Puerto Ricans into "Americans." Philip Hanna
wrote to his superiors, that "I believe in making Porto Rico as thoroughly Ameri-
can as possible from the very start" (U.S. Department of the Treasury 1898, 75).

Profit-generating fiscal and monetary measures alone would not materially
stimulate U.S. investments. Only free trade between the United States and Puerto
Rico, in combination with the other measures, would yield the permanent sub-
ordination of the colony's human and natural resources to the necessities of the
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metropolitan state and capital. With Puerto Rico behind the U.S. tariff walls and
serving as a market for U.S. manufactures and supplier of cheap food exports, it
would be utterly reliant on U.S. markets and capital. Political independence be-
came less likely under these circumstances.

Promoting the Sugar Industry

Immediately after the signing of the armistice Puerto Rico's commercial possibil-
ities became a subject of increasing interest. The Bureau of Statistics reported a
high volume of inquiries from the major manufacturing centers about Puerto
Rican and Cuban imports, and the Department of State reported that many busi-
ness firms had written urging the annexation of Puerto Rico, "for it was a garden,
capable of contributing greatly to U.S. commerce" (quoted in Pratt 1939,277,275
n. 111). Travel writers, such as William Dinwiddie, Frederick Ober, and others,
did much to popularize the new Caribbean possessions. "Puerto Rico," Ober in-
formed his readers, "is not only a valuable property for us as a national entity, but
a potentially lucrative investment." According to Ober, Cuba and Puerto Rico
could satisfy U.S. demand for tropical produce. He told his readers that "the peo-
ple of these islands manufacture next to nothing ... and will look to us ... for
everything necessary for civilized communities" (Dinwiddie 1899; Halstead 1899;
Ober 1899,7, 2; see also Solomon 1898).

The McKinley administration promoted Puerto Rico as an important site for
sugar production. In 1899 the War Department reported that sugar yield per acre
was greater in Puerto Rico "than in any country except Hawaii and Java, but the
costs in Puerto Rico" were the cheapest in the world (USDS 1901, 39). General
Davis advised Root that with preferential tariff treatment sugar growers could be
"as rich and prosperous as are now the Hawaiian planters" (USDW 1900a, 33).
He added, "So long as the market of the United State is free to Porto Rican prod-
ucts and is heavily taxed for foreign products, cane-growing and sugar making
will prosper and continue to increase in magnitude until all the land suited to
cane is farmed" (quoted in Forbes-Lindsay 1906, 137). Charles Crampton, writ-
ing in the widely read North American Review, also instructed his readers about
the importance of the tropical sugar industry:

The commodity of which we stand most in need is produced in the greatest abun-
dance in the new possessions; it is only necessary to stimulate the production of
sugar in the colonies to the point of supplying our needs, and the entire amount of
our expenditure for this food product, instead of going to Germany, Austria and
France, as at present, will flow into Cuba, Porto Rico, and the Philippines, bringing
back the equivalent in trade for our exports. (Crampton 1899,277}

According to Crampton, "The solution of the problem of successful colonial
expansion by the United States will be found in the rehabilitation and develop-
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ment of the tropical sugar industry" (275). Six years later Forbes-Lindsay, a well-
known author who specialized in the study of U.S. and British colonial posses-
sions, predicted that Hawaii, Puerto Rico, and the Philippines "should in time be
able to supply American with all the sugar she needs to import" (Forbes-Lindsay
1906, 140). While Puerto Rico had "a superabundance of labor" and ample nat-
ural resources "so great.. . that the inhabitants can ... exist without any remu-
neration," the country lacked the capital to develop industrially (USDW 1900b,
36). The islands were portrayed as well stocked with labor and untapped natural
resources waiting to be utilized by the sober entrepreneurs from the North.
Franklin Giddings, Columbia University professor and adviser to the U.S. gov-
ernment, observed,

The product of the tropics is Insignificant in comparison with what it may become
under the more intelligent direction of the white races. Either the tropics must be
held by the northern nations as plantations ... or they must be held as territorial
possessions, to be governed firmly, in the interest of both the world at large and of
their own native inhabitants. (Giddiegs 1898,600}

The campaign to develop the tropics was imbued with a moralism and social
Darwinism that resonated with the military's understanding of the empire's col-
onizing mission. According to Captain Macomb, one of General Davis's district
commanding officers, "The future of the island is bright, with its rich soil and
salubrious climate. But until Americans, with their ideas, energy and capital in-
vade the island, any decided change will corne very slowly" (USDW 1899a, 82).
Major Crampton wrote of the technical superiority of "the energetic race" from
temperate zones: "When the ingenuity and push of the American nation are
added to the natural advantages possessed by the tropical plant [over beet
sugar], there will be formed a combination which will indeed be hard to beat"
(1899,280).

The theme of exploiting the possessions in order to bestow on them the ben-
efits of civilization permeated much of the popular and academic literature in
the period leading up to the war. Benjamin Kidd, in a highly influential work,
made the case against a U.S. policy of colonial settlement. The United States
could not colonize the possessions, since "the white races can never be acclima-
tized in the tropics ... they must be permanently peopled by their natural in-
habitants." Their economic potential could nonetheless be realized, if governed
"from a base in the temperate zone," that is, the United States. According to Kidd,
"under the proper conditions of administration," the production would be far
greater in the tropics than in the temperate regions. Colonial administration to
extract surplus was perceived by Kidd and his ilk as a duty of the United States.
He intoned, "The highest duty of the civilized power that undertakes this re-
sponsibility ... is to see that they [the natural inhabitants] shall be governed as
a trust for civilization" (Kidd 1898,725-726). E. L. Godkin, editor of the Nation,
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wrote effusively on the civilizing mission of the United States: "We are bursting
today with good intentions, but what calls for our whole thought is not the
means of holding our colonies, but the means of governing them for their own
benefit" (Godkin 1899, 190).

According to War Department officials, the lack of investments was the most
acute problem afflicting Puerto Rico's economy. Davis felt that "the only available
remedy for the industrial condition [in Puerto Rico] ... is the opening of mar-
kets for the accumulated surplus of production [of the United States]" (quoted in
Gould 1958,103). Similarly, Leo S. Rowe emphasized that "the progress of the is-
land depends upon the influx of American capital," noting the need for large in-
vestments of capital by corporations (Rowe 1904, 163). Another policy adviser,
Paul Reinsch, argued for a colonial economic policy specifically for the posses-
sions: "A tropical country has no use for protective policy, it needs untrarnmeled
trade. It needs a liberal labor supply, large territorial grants for plantation pur-
poses, and before all, systems of communication with the interior" (Reinsch
1908,951)

While Root fought hard for free trade for Puerto Rico, he was much more con-
cerned with developing the revenue base necessary to put the colony on a firm fi-
nancial footing. This he was able to achieve. Congress's major concession to the
War Department and the Sugar Trust was to exclude raw sugar imports from cus-
toms duties. The effect of this decision was to convert Puerto Rico into an im-
mensely profitable investment site for sugar corporations. Given that the market
price for all sugar imports from foreign countries was set at the duty price,
Puerto Rican sugar producers were in effect given a significant bounty, "for what
was revenue to the American Government in the case of duty-paid sugar was an
added price to the Porto Rican product with its duty free privilege" (Sloan 1929,
995). The immediate effect of the tariff provisions was to dramatically increase
the profit potential of sugar production and convert the commodity into Puerto
Rico's most valuable export. According to General Davis, the Foraker Act in-
cluded provisions so that "every pound of sugar produced here will find a pur-
chaser at a price more than 50% greater than was possible under former condi-
tions" (414).

Given the tariff on Cuban sugar imports to the United States m effect at the
time, Puerto Rico became a far more attractive investment site than its erstwhile
competitor. Moreover, in 1900 Congress was undecided on how to proceed with
McKinley's recommendation for trade reciprocity for Cuba, and the militantly
protectionist domestic sugar beet industry promised to wage a bitter campaign to
defeat the recommendations (Jessup 1938, 1:327). Elihu Root actively cam-
paigned for reciprocity for Cuban sugar, as he had for free trade for Puerto Rico,
and ultimately prevailed over the protectionist forces in Congress. But by the
time the Cuban reciprocity treaty went into effect on March 31, 1903, some U.S.
companies had been exporting duty-free Puerto Rican sugar to the United States
for almost three years and were firmly implanted in the local economy.
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The War Department played a critical role in promoting U.S. investments in
Puerto Rico; in particular it was eager to assist in developing the sugar industry.
A vibrant, functioning insular sugar industry under U.S. corporate ownership
and management made commercial sense given the prevailing market condi-
tions. The U.S. economy, highly reliant as it was on foreign sugar suppliers, not
only expended foreign exchange to purchase sugar, but was susceptible to the va-
garies of international trade and tariff politics. U.S. corporate dependence on Eu-
ropean finance capital for much of the post-Civil War industrialization only in-
creased the desire to dampen the economy's reliance on Britain, France, and
Germany. It, did not require an economist to appreciate that expenditures of ove
$100 million annually for sugar and $250 million for "purely tropical products"
represented a substantial drain of U.S. resources (Ober 1899,1-2). Sugar consti-
tuted the largest single import item, on which the United States expended over
$80 million annually (Crampton 1899, 276). Permanent sources of sugar con-
trolled by U.S. corporations would clearly make the country a stronger hemi-
spheric economic and political actor. By annexing Puerto Rico, the Philippines,
and Hawaii, and by establishing neocolonia] control of Cuba, the United States
acquired a diversified group of suppliers, which reduced the risk that natural dis-
asters, plant disease, labor militancy, or political instability would halt the supply
of sugar.

From the perspective of the U.S. sugar-refining industry, particularly the
American Sugar Refining Company, the extracontinental sources of raw sugar
were vital for its continued expansion. The American Sugar Refining Country re-
lied heavily on European beet sugar imports. The sugar-producing possessions
could be potentially limitless suppliers of raw cane sugar. With access to cheap
Caribbean raw sugar, the American Sugar Refining Company could overwhelm
the beet-sugar industry and eradicate this pesky competitor. With its dominant
control of the local market, ample financial assets, access to credit markets, and
international network of commercial relations, the Trust was ideally situated to
maximally benefit from free trade with the insular territorial possessions. More-
over, to the extent that it could supply rapidly escalating domestic demand for re-
fined sugar, Havemeyer's conglomerate served the foreign economic policy goals
of reducing U.S. reliance on foreign, and potentially unpredictable, raw sugar
supplies.

Although Havemeyer was much more interested in preferential trading
arrangements with Cuba, his company was well poised to benefit quickly from
duty-free Puerto Rican sugar. The country offered cheap and abundant sources
of labor, accessible and affordable land, and an established sugarcane culture that
could be easily adapted to more advanced methods of capitalist production and
organization. The United States offered a massive market, excess refining capac-
ity, and a well-developed distribution network. What was missing in this calculus
was the institutional and profit-making context to encourage investors to develop
Puerto Rico's sugar industry. It was in this arena that the War Department could
make its contribution.
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The War Department and American Sugar Refining confronted the organized
political power of the sugar beet producers and their congressional representa-
tives. Elihu Root was no stranger to the U.S. sugar industry. He was an influential
corporate attorney, and much of his practice consisted of organizing and repre-
senting trusts and holding companies. On behalf of his clients Root fought re-
formist politicians and organizations that wanted to regulate and break up the
trusts (May 1980, 5). In 1880 Root had been retained by the Havemeyers, who,
according to Root's biographer, "as lords of the sugar trust, long continued to be
his clients" (Jessup 1938,1:132). The War Department saw its role as an agent for
change, and it was willing to promote the interests of those sectors of national
capital whose own profit aspirations were in harmony with the policy objectives
of the state. The sugar beet industry, highly protectionist and reliant on direct
state assistance for its growth, posed a threat to the colonial policy the depart-
ment sought to devise. For this reason Root wrote that he fought the sugar beet
industry "up and down the line ... by every means at his disposal" (quoted in
Jessup 1938,1:327).

Genera] Davis's early reports on economic conditions emphasized the coun-
try's potential for developing into a major sugar producer. Similarly, the Sherman
and Carroll commissions noted Puerto Rico's enormous possibilities. Through-
out the early years of U.S. rule, the colonial administration maintained that suc-
cessful and efficient sugar production required massive investments that only
large corporations were capable of making. "The manufacture of sugar can be
undertaken profitably only by capitalists and on a large scale with modern ma-
chinery," according to Puerto Rico's secretary of state (Puerto Rico, Office of the
Secretary 1905, 13). General Davis, special commissioners, and subsequent gov-
ernors emphasized that modern sugar production required heavy investments
(technologically sophisticated refining mills, railroads to link suppliers to refin-
ers, extensive system of irrigation works, fertilizers, ports, and warehouses) well
beyond the capacity of the Puerto Rican capitalist class to provide. General Davis
exhibited considerable understanding of the requirements and impact of sugar
corporate investments on Puerto Rico's economy and society. According to
Davis, only through combines and trusts could sugar be produced at a profit. He
was convinced that

the cane lands will ultimately be owned or practically controlled by these huge "cen-
tral" proprietors. There will be a few thousand owners, managers, overseers, clerks,
etc., and many hundreds of thousands of peon laborers, whose social... conditions
will be ... without hope of improvement. The people will still remain in a state of
serfdom, and generation after generation, living in fief to a merchant monopoly.
(USDW 1900b, 38)

Three other provisions of the Foraker Act were designed to provide the colo-
nial administration with the decisionmaking power to promote direct invest-
ments. These provisions pertained to corporate landholdings, the authority of
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the colonial administration to issue franchises for construction and exploitation
of natural resources, and the application of U.S. internal revenue laws to Puerto
Rico. The first two provisions were amendments to the original legislation and
were enacted before the Foraker Act took effect.

Attempts to Control the Monopolies

Before the Foraker Act went into effect President McKinley requested a change in
the law to permit mEitary officers to retain their commissions while they contin-
ued to occupy administrative posts in the colonial administration. This request
provided the Democrats with the opportunity to rescind two particularly obnox-
ious provisions in the Foraker Act. The Democrats wanted to impose limitations
on the size of corporate landholdings and to rescind the governor's power to
grant franchises for public works.

The Democrats claimed that "for months representatives of great railroads,
telegraph, and other corporations have been besieging Congress to grant them
the most valuable concessions of the island" (quoted in Raffucci de Garcia 1981,
102). They warned that "organized capital would own everything of value" and
would reduce the condition of the population "to absolute servitude" (quoted
Ringer 1983,148). Democrats decried the governor's power to grant franchises as
the most obnoxious feature of the act because "it puts in the hands of a carpet-
bag governor, the power to grant and dispose of all franchises and public privi-
leges , . . and yet they are not responsible to the people of Puerto Rico. What a
field of bribery and corruption" (quoted in Raffucci de Garcia 1981, 100).

The national press, which also had overwhelmingly supported free trade for
Puerto Rico, endorsed the limitations on corporate landholdings and restric-
tions on the granting of franchises. Under a vociferous Democratic attack the
Foraker Act was amended to require the president's approval for franchises for
railroads, street cars, and telegraph and telephone systems. The governor was
given the authority to issue all other franchises. Congress also mandated that
corporations engaged in agriculture revise their charters to include a clause re-
stricting land ownership to five hundred acres. According to Rexford Tugwell,
who served as governor of Puerto Rico in the 1940s, this provision was pushed
by lobbyists and legislators from the sugar-producing states to impede "the de-
velopment of a vigorous sugar industry which could compete with that of the
continent" (quoted in Rosenn 1963, 336). The War Department opposed the
500-acre limitations on corporate landholdings. The limitations on corporate
landholdings and restraints on franchises did not discourage sugar and tobacco
corporations from investing in Puerto Rico. The 500-acre limit was so seriously
flawed as to render it ineffective in preventing the sugar corporations from ac-
quiring vast landholdings. The law did not prohibit other organizational
arrangements, such as proprietorships and partnerships, which allowed corpo-
rations to acquire vast holdings under one management unit. Moreover, Con-
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gress had chosen not to establish a federal agency to enforce compliance with the
law (see Rosenn 1963).

The Foraker Act exempted Puerto Rico from U.S. internal revenue laws, re-
serving for the colonial administration the power to levy and collect taxes. Ac-
cording to J. H. Hollander, the finance expert hired by Root to revise Puerto
Rico's tax laws, General Davis was "instrumental in securing the insertion" in the
Foraker Act exempting Puerto Rico from U.S. internal revenue laws, and "thus
leaving the way clear for a system of insular excise taxes" (Hollander 1901, 559).
This provision was required because Congress, having chosen to exclude Puerto
Rico from the uniformity clause of the Constitution, could not extend federal
revenue laws to the possessions. In the absence of specific legislation, the profits
of U.S. corporations operating in Puerto Rico would be subject to the same tax
laws in effect for U.S. corporations with operations in foreign countries. Exclud-
ing Puerto Rico from federal revenue laws gave the colonial administration the
opportunity to devise beneficial corporate tax laws with the aim of creating a fa-
vorable investment climate for U.S. corporations.

The Foraker Act was designed to establish the institutional basis for U.S. cor-
porate penetration of the insular economy and its conversion into an export plat-
form for sugar and tobacco. The structural changes in Puerto Rico's economy
would create a market for those U.S. sectors engaged in the production of indus-
trial products and capital goods. A market for basic foodstuffs would also rapidly
emerge, given the anticipated increases in land use for agricultural export pro-
duction and the attendant expansion of a wage-earning proletariat. In general,
the Foraker Act legalized the assault launched by the military regimes on local
economic institutions and actors and accelerated the process of displacing in-
digenous actors from control of key productive structures. The apparent goal was
the incorporation of a reconstituted insular economy, now dominated by these
corporations, into the metropolitan network of production and consumption. C.
H. Forbes-Lindsay observed that the Foraker Act "was designed to facilitate the
introduction of American capital into Porto Rico.... Immediately after its pas-
sage preparations were made on a large scale for the investment capital and the
development of the island upon the most promising lines" (Forbes-Lindsay 1906,
159-160).

However, it is important to recall that the goal was not merely to convert
Puerto Rico into an investor's paradise. Colonial strategy was being formulated
for Cuba and the Philippines at precisely the same time; the economic provisions
of legislation for each were extremely similar, and at times virtually identical. Al-
though each of these countries had a specific strategic function in the broader
scheme of U.S. imperial expansion, the economic objective of colonial policy was
consistently to create the institutional complex to promote rapid economic
growth. Economic growth under U.S. corporate direction was justified in the in-
terests of establishing "prosperity and stability," but in later decades it led to the
emergence of systematic and partially effective challenges to colonial rule.
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The Colonial State and the Transformation of Puerto Rico

HaYing rejected statehood for the indeterminate future, Congress set about to
design a system of colonial rule for Puerto Rico. Munoz Rivera pleaded in vain
that "the greatest need of Puerto Rico to-day is more self-government and less
intervention from outside authorities" (1899). However, the Bureau of Insular
Affairs strenuously opposed self-government. In his 1899 report General Davis
observed, "I can not find warrant or justification ... to vest Puerto Rico with
the faculties and power of self-government." He wanted Puerto Rico to be
"styled a Dependency and placed under the executive control of the President."
Puerto Ricans should have a legislative assembly, but "only when experience
shall have shown that the people comprehend the gravity of the duties and ob-
ligations of self-government will be soon enough to establish the lower house."
According to Davis Puerto Ricans should be denied self-government "until
there shall have been a plain demonstration of their competence to exercise it."
Davis claimed that "the knowledge which I possess of the inhabitants of this is-
land . . . forces me to the conviction that" self-government "would be a disaster
to them and to the best interest of their fair island." (USDW 1900b, 75). Senator
Foraker disagreed and proposed an elected legislature "as the best and quickest
way to qualify a people for self-government" (quoted in Gannon 1978, 295).
Davis also wanted the governor to have the authority to order U.S. army troops
stationed in Puerto Rico to quell "cases of riot or disturbance of the peace, and
in cases of imminent danger to the peace of the community" (USDW 1900b, 76,
82, 78).

Elihu Root supported the general's ideas and called for "a form of government
. . , which will assure the kind of administration to which we are accustomed"
(quoted in Trias Monge 1980, 1:203). Root was convinced that a highly central-
ized structure of colonial rule was necessary. He reasoned,

The Porto Ricans, as a people, have never learned the fundamental and essential les-
son of obedience to the decision of the majority.... It would be of no use to present
to the people of Porto Rico now a written constitution or frame of laws, however
perfect, and tell them to live under it. They would inevitably fail without a course of
tuition under a strong and guiding hand. With that tuition for a time their natural
capacity will, it is hoped, make them a self-governing people. (Root 1916, 203)

The idea that Puerto Ricans and Filipinos lacked the capacity to exercise re-
sponsible self-government was a virtual article of faith among colonial officials.
The Principles of Colonial Government, written by Horace Fisher, is an 1899
monograph, whose significance lies in the fact that the Foraker Act coinciden-
taliy, or otherwise incorporated many of its recommendations. According to
Fisher's assessment of the Spanish colonies,
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There is no instance on record of any one of them having emancipated itself, within
the first generation of freedom, from the evil influence of vice, lethargy and mis-
rule, ... A different system of government must be devised to correct the evils of a
system which has reduced the original self-governing and energetic Spaniard to such
a condition of political incapacity as described above. (Fisher 1899,20-21)

Puerto Rico had to be protected from "foreign encroachment and Internal
misrule during its apprenticeship in the art of self-government." During this pe-
riod the colonial power should provide assistance in order for the colony "to at-
tain the utmost practical measure of modern civilization" (22). McKinley also
wanted to restrict Puerto Rican involvement in their country's administration: "I
have not thought it wise, to commit the entire government of the island to offi-
cers selected by the people because I doubt whether in habits, training and expe-
riences they are such as to fit them to exercise at once so large a degree of self-
government" (quoted in Gould 1958, 75). Ultimately Congress enacted a model
of colonial government for Puerto Rico based almost entirely on Root's recom-
mendations (Jessup 1938,1:375).

The passage of the Foraker Act was a humiliating defeat for the Federal Party.
Mufioz Rivera, criticized the excessive concentration of political power in the
hands of an appointed governor, complaining that "the governor is invested with
all the executive power." He admonished that "with such resources at his com-
mand, the governor is made a supreme and mighty arbiter, irresponsible to the
people, who lack the means to prevent his errors or to stop his abuses," Mufioz
observed that "The governor is highly enthroned, as the Olympian Jupiter, cen-
tralizing, controlling the executive, legislative and judicial power. He i s . . . a sort
of semi-god with only his absolute will and omnipotent caprice as a limit to his
official attributions" (Mufioz Rivera 1911, 188).

Indeed, the Foraker Act established a highly centralized administrative system
whose most powerful officials were appointed by the president and accountable
to him. The president appointed the governor with the advice and consent of the
Senate. An appointed eleven-person Executive Council served as both a cabinet
and upper house. Six council members headed executive departments: the state
secretary, the attorney general, the treasurer, the auditor, and the commissioners
of interior and education. The heads of the three most important departments—-
the attorney general, the commissioner of education, and the auditor—were ap-
pointed by the president with the advice and consent of the Senate, and were
directly accountable to him. The auditor served as fiscal agent for the U.S. Con-
gress, and controlled all the expenditures and assured that they conformed to the
budget. This office had extraordinary powers to influence the allocation of funds
approved by the legislative assembly (the House of Delegates and the Executive
Council), The three other department heads were appointed by the governor
with the advice and consent of the Senate. The five remaining council members,
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none of whom headed departments, were appointed directly by the governor,
and functioned as legislators. The act required that at least five council members
be "native inhabitants of Porto Rico."

The ForaJcer Act set up a lower House of Delegates composed of thirty-five
popularly elected representatives, five from each of the seven electoral districts
the Executive Council was to set up. Only a male resident of Puerto Rico literate
in either Spanish or English and "possessed in his own right of taxable property,
real or personal, situated in Puerto Rico" was eligible for election to the House of
Delegates. All bills required the approval of the majority of both houses. A gu-
bernatorial veto could be overridden by a two-thirds majority of both houses; a
veto was unlikely, however, given that all the secretaries of departments in the Ex-
ecutive Council were appointed by the president and responsible to him.

Nonetheless, the president had the authority to veto any act the legislature
passed over the veto of the governor. Since Congress had plenary power over the
possessions, it could also annul, veto, or amend all local legislation. Puerto Rico
was given a symbolic presence in the chambers of power through an elected res-
ident commissioner to the United Sates, who would be entitled to official recog-
nition as such by all departments. Since Puerto Rico was not an incorporated ter-
ritory, Congress decided not to permit its people to elect a delegate to the House
of Representatives (Capd Rodriguez 1921, 535). The Foraker Act gave Puerto Ri-
cans only symbolic representation in the machinery of colonial government.
Eventually a cadre of Puerto Rican political and business leaders would be
trained in U.S. methods of administration and socialized into the norms and val-
ues of the colonizing society. When the period of "tutelage" had achieved its de-
sired aims, Puerto Ricans would be allowed to assume some role in the gover-
nance of their own country. The House of Delegates and Executive Council was
an important training center for Puerto Rican political leaders.

Section 33 of the Foraker Act vested judicial power in the "courts and tribunals
of Puerto Rico as already established and now in operation." Congress preserved
the laws in effect during the military period and enacted a court system that was
essentially a reproduction of the structure set up by the BIA (Thompson 1989,
168). The municipal and police court systems established by General Davis were
retained intact, as well as the Supreme Court, with its seven district courts. The
president appointed the chief justice, associate justices, and the marshal. The
Foraker Act also established a district court of the United States in Puerto Rico.
With the advice and consent of the Senate the president appointed the district
judge, attorney, and marshal. The district court had "jurisdiction in all cases cog-
nizant in the circuit courts of the United States," and the use of English was
mandatory in all cases pleaded before the court. From 1900 to 1909 no one fed-
eral agency had direct operational responsibility over this complex structure of
administration. However, the Bureau of Insular Affairs, although deeply involved
in colonial policy in the Philippines and Cuba, continued to influence policy for-
mulation in Puerto Rico.
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The Beginnings of a Colonial State

The Foraker Act retained much of the structure of colonial administration im-
planted by the War Department. Key features of military institutions-—hierarchy,
centralization of authority, accountability only to superiors, and supervision and
monitoring of the colonial subjects—were properties of the newly designed colo-
nial state. Decisionrnaking, policy formulation, program implementation, re-
source allocation, and other key functions were in control of legal aliens ap-
pointed by and responsible to the chief executive of a metropolitan state. The
policy formulation process continued to be highly centralized and insulated from
popular review and approval.

Congress had legislated the establishment of a colonial administration that
had the attributes of a modern state. With its judicial, legislative, and administra-
tive units, the colonial state was a microcosm of the metropolitan state. It pos-
sessed a judicial system to prosecute, convict, and punish violators, as well as a
constabulary to enforce the laws and apprehend those who broke them. The gov-
ernor could authorize the deployment of U.S. military forces to suppress the
populace. The Executive Council had the power to tax and collect revenues and
finance the modernization of the infrastructure. It established and operated an
islandwide system of free public education and had a specific role as an ideolog-
ical agent.

This colonial administration ultimately functioned as an extension of the met-
ropolitan state. The centralization of the colonial regime worked to insulate colo-
nial officials from popular scrutiny and accountability, while permitting them the
autonomy to pursue the Americanization of Puerto Rico as they thought most ef-
fective. Yet the newly created state was burdened with a contradiction particular
to colonialism: It was ultimately subordinate to the dictates of the metropolitan
state, but not accountable to the subjects over which it ruled. Moreover, since ul-
timate authority rested in the metropolitan state, corporate capital could, and
did, use its power to influence policymaking at that level.

These properties of the colonial state demonstrate that Congress had no in-
tention of enacting a system of governance by the people and for the people, at
least not the Puerto Rican people. The Brookings Institute Report of 1930 com-
mented that "the government of Porto Rico has been set up by Congress as an
agency of that body for the conduct of local affairs of the Island of Porto Rico.
The relationship between Congress and the government of Porto Rico is that of
principal to agent" (Clark 1930, 111). Puerto Ricans were effectively shut out
from the decisive structures of power within their own society and had only sym-
bolic representation in the federal government.

With the exception of the elected House of Delegates, which was powerless to
decide policy and which was comprised of literate tax-paying males, Puerto
Rican participation in deciding the content, direction, and timing of transforma-
tion was nonexistent. For the United States the task of transforming Puerto Rican
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society so that it could assume its delegated role in promoting U.S. hemispheric
hegemony was too momentous to be trusted to Puerto Ricans whose loyalties to
the new soYereign were second to their national and class interests.

The Executive Council

The Executive Council was a singular institution in the history of U.S. territorial
goYernment, since it had both legislative as well as executive functions. William
Willoughby, who served as the Executive Council's first president, explained,

The work to be done was essentially one of administrative and governmental reor-
ganization, in order that the island might have political institutions and a system of
public law conforming, as nearly as local conditions would justify, to American prin-
ciples and practices. It is difficult to see how this work of reconstruction could pos-
sibly have been performed with any thing like the success that has been achieved had
the American representatives in charge of the administration of the Island not been
able to take an active part in securing the legislation necessary to effect the required
changes in the law. (Willoughby 1907, 565)

Governor Charles Allen commented that the council had "legislative powers
analogous to those usually exercised by a State senate or upper legislative body,
together with certain other powers that were exclusive" (USDS 1901, 107). The
Executive Council acted as a check against the lower house and regularly vetoed
legislation that it thought impeded its transformative mission. William
Willoughby observed that, with this arrangement Congress eliminated the dan-
ger "that a people inexperienced in self-government and legislative methods
might enact injurious legislation" (Willoughby 1907, 568). A long period of
"tutelage," consisting of supervised management of their conduct in the political
process, socialization into U.S. modes of thinking and behavior, and indeed, ac-
ceptance of the legitimacy of their colonial subordination, was required before
Puerto Ricans were permitted to actually manage their internal affairs.

According to Governor Allen the council "was able easily to take the lead in al!
important measures.... It proved also as has always been intended for similar
chambers, to be a valuable conservative force in the onward rush for progressive
legislation" (USDS 1901, 76). Given that the economic and political power of
Puerto Rico's capitalist class was under assault by the new colonizers, the logic of
denying this class a substantive role in the Executive Council becomes apparent.
The principle of the separation of powers was readily abandoned in the interest
of accelerating the Americanization campaign. In the process those sectors most
adversely affected by the change in sovereignty were denied a forum to protect
their interests.

Since it functioned as the governor's cabinet, the Executive Council was in per-
manent session. In contrast, the sessions of the House of Delegates were limited
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to sixty days annually. This gave the council a significant advantage over the
lower house. Council members had direct contact with the governor, the execu-
tive departments in the federal government, and the Bureau of Insular Affairs.
The Executive Council not only wrote the vast majority of legislation that was
approved, but it was responsible for implementing these laws. The men who were
appointed to the executive departments during the first decade of U.S. rule gen-
erally were recognized experts in their respective fields (education, finance and
tax law, civil and common law). They were social engineers responsible for trans-
forming Puerto Rico. Council President Willoughby observed that when the
United States "adopted, as the most essential feature of its policy, the transforma-
tion of existing institutions, so as to bring them into conformity with those of its
own, it is evident that the difficulties of the task are multiple and many fold." He
went on to report that "the authority of the insular government is thus one of
control and supervision" (Willoughby 1905, 80).

According to Rowe, "It has been necessary to retain in the central government
sufficient power to guard the local authorities from the result of their own inex-
perience. This necessity has given the insular administration a far more central-
ized character than is to be found in any of the States of the Union" (Rowe 1904,
158). In effect the Executive Council acted as " an imperial office protecting the
metropolitan interests against the local legislature" (Lewis 1963,108).

Removing Obstacles to Capitalist Development

The Foraker Act established a colonial state, which continued the campaign of
economic and institutional transformation that had been initiated by the mili-
tary governments. Its actions proved decisive in setting conditions for generalized
commodity production to flourish and accelerated Puerto Rico's transition into
a primary product export platform. The colonial state functioned as an agent for
capitalist development, and it was aggressive and resourceful in its efforts to pro-
mote the rapid conversion of Puerto Rico into a commodity-based market econ-
omy under the dominance of U.S. capital. The eventual concentration of re-
sources by U.S. firms, particularly by absentee sugar corporations, altered the
prevailing social relations of production and set the context for the development
of modern capitalism. Moreover, through its power to grant franchises, to tax, to
enforce labor discipline, to regulate land sales, and in general through its control
of the instruments that bore directly on society's productive capabilities, the
colonial state facilitated the development of a labor regime dedicated to export-
commodity production. By the beginning of the century, Puerto Rico was inex-
orably and irreversibly absorbed into the network of U.S. commodity trade and
investments. The relationship between these transformative processes and the
structure and properties of the state was not merely coincidental.

The Foraker Act was not just an economic document. Although Congress did
respond to the interests of particular sectors of capital, the Foraker Act did not



120 The Foraker Act

represent the capitulation of the McKinley administration to these sectors. The
overriding interest of the U.S. state and ascending sectors of international busi-
ness was to maximize investments, trade, and lending in Latin America and the
Far East. This interest required a strategic capability, including foreign military
bases, necessary to advance these economic objectives. The U.S. goal was to con-
vert Puerto Rico into a stable and loyal outpost from which it could more readily
dispense gunboat diplomacy and guard the crucial shipping lanes to the southern
United States, Mexico, and South America.

An active presence by U.S. firms in Puerto Rico would not only deepen the
country's incorporation into the national economy, but would further the
process of Americanization and promote stability. Policymakers argued that U.S.
investments would increase employment and that the deplorable material condi-
tions of the inhabitants of Puerto Rico would be ameliorated. This improvement
would not only contribute to stability, but also promote wider acceptance of U.S.
institutions and methods. Moreover, the supremacy of U.S. corporations would
irrevocably undermine the colony's landowning and commercial elite, the sector
that was most organizationally and materially capable of complicating U.S. ob-
jectives in Puerto Rico. But the economic changes initiated by the Foraker Act
failed to mitigate the intensity of immiseration in Puerto Rico. An influential
Brookings Institute report was explicit: "If American political institutions are to
succeed in Porto Rico, the material conditions of life must be greatly improved"
(Clark 1930, xvii). The persistence of poverty, hunger, and disease provided fer-
tile ground for the political turbulence of the 1930s.

The Nature of the Colonial State

The colonial state devised policy and implemented programs that were supposed
to convert Puerto Rico into a manageable and loyal ward of the United States. It
was the institutional embodiment of the interests of the metropolitan state and
capital. This institution of colonial rule was, however, a foreign, alien system of
governance that was grafted onto a society that had its own legal and political
traditions. The colonial state was not the product of a historical process particu-
lar to that society and did not evolve as the product of class struggle. Puerto Rico
did not undergo an acute confrontation between a domestic bourgeoisie and the
nobility—as had been the case in much of Europe. Nor was the colonial state a
historical product resulting from the struggles by Creole landed elites for libera-
tion from the Spanish-dominated political order—as was the pattern in Latin
America. In both instances state institutions evolved historically and were trans-
formed through class conflict.

The United States created and imposed an alien structure of governance on a
nation whose leaders, only months before the transfer of sovereignty, had deftly
negotiated significant autonomy from a declining empire. With the transfer of
sovereignty these elites expected that the new metropolitan power would grant
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Puerto Rico a high degree of self-government. But the political leadership was
denied a voice in the system of rule that would govern the lives of Puerto Ricans.
For this reason, the colonial state was imbued with the potential for generating
disaffection and resistance to metropolitan rule.

U.S. colonial authorities had the tasks of directing Puerto Rico's institutional
transformation according to the requirements of the metropolitan state and of
maintaining political stability and the legitimacy of colonial rule. Congress de-
signed an administrative structure that intentionally circumscribed Puerto Rican
involvement. However, U.S. officials recognized that they would eventually have
to accede to Puerto Rican demands to participate in the governing process. Only
when the colonial authorities felt confident that they had suppressed viable chal-
lenges to their rule would Puerto Ricans be given the opportunity to participate
in governing their own country.

Notes

1. The Democratic Party platform decried the imperialism of the Republicans; "We de-
nounce the Porto Rican law enacted by a Republican Congress against the protest and op-
position of the Democratic minority, as a bold and open violation of the nation's organic
law and a flagrant breach of the national good faith. It imposes upon the people of Porto
Rico a government without their consent and taxation without representation. It dishon-
ors the American people by repudiating a solemn pledge made in their behalf by the Com-
manding General of our Army, which the Porto Ricans welcomed to a peaceful and unre-
sisted occupation of their land."

The Republican platform emphasized the responsibilities and benefits of expansionism
"No other course was possible than to destroy Spam's sovereignty throughout the West
Indies and in the Philippine Islands. That course created our responsibility before the
world, and with the unorganized population whom our intervention had freed from
Spain, to provide for the maintenance of law and order, and for the establishment of good
government and for the performance of international obligations. Our authority could
not be less than our responsibility.... The largest measure of self government consistent
with their welfare and our duties shall be secured to them by law." Both party platforms
are reproduced in LaFeber 1971,1919-1928.

2, Luis R. Davila Coldn observed that "the Insular Cases set the tone for future Con-
gressional discriminatory treatment by establishing the criterion of locality or political
status as determinative of the degree of constitutional protection afforded to the citizens
of the unincorporated possessions" (Davila Colon 1979,605).
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The Colonial State at Work:

The Executive Council
and the Transformation

of Puerto Rico, 1900-1917

In order to make the laws and language of the mainland and the island uniform, which in

due course of time will be necessary, every effort must be made not only to teach new doc-
trines and ideas, but at the same time to destroy the prejudices, ignorance and the false

teachings of the past. In this way permanent, not transient, success will be had and the

ends achieved will redound to the glory of our country and humanity at large,

—Governor William H. Hunt, 1904

These inhabitants, till of a foreign race and tongue, largely illiterate and without experi-

ence in conducting a government in accordance with Anglo Saxon practice, QT indeed to

cany on any government, were not deemed to befitted and qualified, unaided and with-

out effective supervision, to fully appreciate the responsibilities and exercise the power of

complete self-government.

—Brigadier General George W, Davis, 1909

It is a grave error to affirm that Puerto Rico cannot govern itself until its present idiosyn-

crasies be a thing of the past and until for them can be substituted the customs, habits and
language prevailing in the United States,., . The destiny of Puerto Rico must be entrusted

to Puerto Ricans, who ... are alone capable of making laws to govern them,

Cayettmo CollyCuehi, 1909

The Executive Council: Agency for "Americanization"

The Executive Council had the task of orchestrating the complete overhaul of
Puerto Rico's political and judicial institutions and implanting a new ideological
construct—a process U.S. officials called "Americanization." Puerto Rican schol-
arship has generally ignored the Executive Council and its role in institution
building and capitalist expansion. With the exception of the Department of Edu-
cation, little work has been done on individual agencies of the colonial state. I

122
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make no pretense here of providing a detailed analysis. Instead, in the following
pages I will briefly examine three Executive Council agencies that had the most
visible roles in advancing the colonizing mission of the metropolitan state: the
Departments of Education and the Interior and the office of the attorney general,
including the judiciary.

Concretely, the Executive Council was responsible for developing public pol-
icy, drafting legislation, implementing programs, raising revenue, and regulating
administrative and political matters. William Willoughby reported, "The greatest
freedom was given to the newly constituted government to work out the great
problems of revenue, of education, of public works, of local government, and in
fact, of practically every question requiring the exercise of governmental author-
ity" (Willoughby 1902,35). According to Willoughby, the council "may be said in
a way to constitute the center or keystone to the whole system" (Willoughby
1905,98). It had the legal authority and financial resources to convert vague no-
tions of Americanizing Puerto Rico into concrete policies and programs. Much
of its legislative work "had to rectify errors committed during the period of mil-
itary rule, it had to completely harmonize and perfect certain legislation, and it
had to adjust the principles of old legislation to the principles and ideals of the
American system" (Rodriguez-Serra 1908, 165).

A callous dismissal of Puerto Rico's institutions and the capabilities and
achievements of its people typified the imperial attitude of U.S. colonial officials.
After dismantling the country's political institutions, U.S. officials further de-
meaned Puerto Ricans by charging that they lacked the rudimentary skills to gov-
ern their own country. Having expounded this self-serving rationale for pro-
hibiting Puerto Rican participation in the policy-making process, U.S. officials
placed all key agencies of the colonial state in the hands of Euro-American male
U.S. citizens. In fact, during the life of the Executive Council (1900-1917) virtu-
ally all the commissioners were white males from the United States who did not
speak Spanish, and who had no direct experience or understanding of the Puerto
Rican reality. The Bureau of Insular Affairs and the newly established Executive
Council were the primary agencies for converting Puerto Rico into what it was
hoped would be a pocket edition of an idealized United States. Puerto Rico's
transformation into a modern colony consisted of three broadly related compo-
nents: ideological, economic, and coercive. These were the concrete elements of a
comprehensive program of Americanization devised and guided by the Executive
Council and the BIA.

The Executive Council devised and directed the campaign of Americanization
in Puerto Rico. Some U.S. council members seemed to have been driven by a mis-
sionary zeal to Americanize Puerto Rico by radically transforming its institutions
and values. Roland Falkner, the commissioner of education, informed the partic-
ipants in the 1905 Mohonk Conference that "the problem which confronts us in
Porto Rico is that of the Americanization of the island." He identified a number
of values, including equality before the law, honesty, integrity, and a fair chance
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for all as "the fundamental principles upon which the American body politic
rests." Falkner posited that "when these principles pervade the public and private
life" of Puerto Rico, "the labor of Americanization will have been completed"
(Falkner 1905,159-160). Three years later Falkner emphasized that "the primary
object of our administration in Porto Rico should be to infuse into the political,
social and economic life of the Porto Rican people the spirit, rather the form of
American institutions" (Falkner 1908, 171). Education Commissioner McCune
Lindsay was certain of Puerto Rico's significance to the realization of hemispheric
objectives:

The army and the navy will tell you that we have a strategic position in Porto Rico
for military affairs. We have a strategic position also in Porto Rico in regard to the
development of the people in the North and South American continent which is
vastly more important than is the strategic position of Porto Rico with regard to our
naval affairs. Here is our national social laboratory in which, if we pursue a generous
policy, we will win the hearts of the people of South America and we will weld to-
gether the civilization of the North Central and South American continents. (Lind-
say 1906,134)

Americanization also entailed the implantation of governmental and judicial
institutions in the colonies. Governor Beekman Winthrop wrote that "the work
of the officials sent to Puerto Rico is twofold: First, to install American institu-
tions and American governmental principles, and second, to educate the Porto
Rican on these lines. For this reason it is desirable that Porto Ricans be employed
whenever possible in the different departments" (USDS 1905,41). The Executive
Council was entrusted with the task of actualizing the colonizing mission of the
metropolitan state. U.S. officials had given the Executive Council an explicit
mandate: "Public education had to be extended, road construction had to be con-
tinued, public order had to be maintained and insular obligations had to be met"
(Hollander 1901, 562).

Each Executive Council department was directly or indirectly engaged in the
Americanization process and in building the foundations for the advance of U.S.
capital into the colony. The process of Americanization, or what I have referred
to as the colonizing mission, can be divided into three broad policy areas: ideo-
logical, developmental, and coercive. While these policy areas were distinct, they
are closely interrelated and mutually reinforcing. The War Department, speci-
fically the Bureau of Insular Affairs, was engaged in a similar process of incul-
cating these "ideals" and political institutions in Cuban and Filipino society.
Americanization was the leitmotif under which the executive departments im-
plemented concrete and precise programs.

The Department of Education was the most visible agency involved in the
Americanization process. It was crucial in constructing and implanting an alien
worldview that was divorced from the historical context of the Puerto Rican peo-
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pie's lived experiences. One of its most important tasks—often its exclusive pri-
ority—was to teach the colonial subjects the language of the colonizer. The edu-
cation commissioners set about to build popular understanding and acceptance
of U.S. norms, customs, and historical myths. They were keen to implant a patri-
otic spirit for Uncle Sam and socialize Puerto Ricans into accepting the superior-
ity of U.S. institutions and the "Anglo-Saxon race." In addition to language in-
struction and socialization of the colonial subjects, the Education Department
had a comprehensive manual training and industrial arts curriculum that was
designed to furnish the economy with skilled craftspeople, workers, and manage-
rial personnel.

The secretaries of the interior and the treasury, the director of health, and the
director of charities were responsible for promoting the physical and human
infrastructure. The Executive Council installed legal systems to enforce contracts
and protect, property, and it enacted commercial codes familiar to metropolitan
businesses. These changes were deemed essential for U.S. firms to migrate to
Puerto Rico. U.S. firms were routinely provided free of charge or at minimal costs
first-rate roads, subsidized irrigation projects, and cheap electric power. In addi-
tion, the colonial state provided essential prerequisites for capitalist development:
monetary stability, well-capitalized financial institutions, and most important,
protection of property rights backed by the judicial supremacy of the metropoli-
tan power. Other agencies were responsible for promoting a healthy, literate, and
disciplined labor force.

The Interior Department modernized the country's infrastructure through
ambitious public works projects: irrigation systems, hydroelectric plants, roads,
warehouses, and piers, and a telegraph system. The Executive Council also issued
franchises for railroads and street cars, for telephone service, and for hydroelec-
tric plants. These construction activities, financed either directly by the state or
by private investors, created the foundations for the development of Puerto
Rico's sugar-based export economy. The Council was also responsible for impos-
ing a new internal revenue system to finance the operations of the colony. A large
bureaucracy was rapidly established to assess property, collect taxes, grant ex-
emptions, and prevent tax evasion. The director of public charities and the direc-
tor of health were in charge of staving off mass starvation and destitution, and
eradicating diseases and epidemics that depleted Puerto Rico's workforce and en-
dangered the lives of U.S. colonial officials.

The coercive apparatus of the state included the supreme court, the district
and municipal court system, the bureau of prisons, and the insular constabulary,
as well as the military. Its function in Puerto Rico was no different from that in
the United States. These agencies were responsible for protecting private property
and enforcing compliance with the laws and ordinances of the state: they appre-
hended, prosecuted, and punished violators of these laws, and enforced commer-
cial transactions and contracts. The courts, and the body of jurisprudence that
guided their conduct, were among the most important institutions for advancing
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the Americanization of Puerto Rican society. These coercive agencies were sup-
posed to contain the anticipated anomie and resistance the change in sovereignty
would provoke.

Each department of the Executive Council was an important employer, and
collectively this bureaucracy was the primary employer of the country's educated
and professional strata. As Puerto Ricans were hired to work in the colonial ad-
ministration, they became purveyors of the standards and values of the metro-
politan power. The attorney general's office and the courts, as well as the insular
police force and the Puerto Rico Regiment, were important agents for socializa-
tion and legitimated the new institutional order. Hundreds of Puerto Rican
lawyers and judges acquired knowledge of a new body of jurisprudence and
quickly developed an understanding of different legal codes and traditions. The
police, marshals, and soldiers had to declare their absolute fidelity to the United
States and be trained to unhesitatingly enforce new principles and protect the
property recently usurped by foreigners.

Collectively the various departments trained Puerto Ricans in those skills that
were necessary for the emerging corporate economy. Thousands were trained for
service as government lawyers, judges, clerks, managers, tax assessors, police offi-
cers, laborers, teachers, and so forth. In the process they were socialized into
modes of thinking and conduct that were rewarded by the colonial authorities.
Dependent on the colonial state for their jobs, in the midst of increasing unem-
ployment and widespread poverty, these contingents of workers were important
agents for Americanization. Their service in the bureaucracy also served to legit-
imize the colonial regime. The hoped-for outcome of all these activities was not
simply to conduct the business of colonial administration, but to create a perma-
nent body of loyal colonial subjects.

New Schools and Alien Ideas

General Henry initiated the transformation of Puerto Rico's education system.
But his efforts, as well as those of his predecessor, General Davis, were considered
experimental and judged deficient by Martin G. Brumbaugh, Puerto Rico's first
commissioner of education (see Lord 1908). Brumbaugh, who was a University
of Pennsylvania professor and governor of the state, reported that in 1900, "there
were scarcely six hundred effective schools in operation, and not a single build-
ing in the island had been erected for public school purposes" (Brumbaugh 1904,
87). Moreover, the school system established by the military reached only about
a tenth of the population (Brumbaugh 1911,175).

According to Commissioner Rowe, systematic "plans were laid for a thor-
oughly organized policy of popular education" after the Foraker Act went into ef-
fect (Rowe 1904,115). Brumbaugh's task was daunting. Governor Allen wrote in
his first annual report that the "work of initiating a system of education here
which will supply primary instruction to the 400,000 ignorant boys and girls by
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whom we are surrounded is a Herculean task" (USDS 1901,93). Only 15 percent
of the population could read or write, although the level of illiteracy was much
greater in the rural than urban areas (Rowe 1904,114). In 1900 only 15,440 boys
and 8,952 girls were enrolled in the public schools, and 96 percent of these were
in the lowest three grades (Osuna 1949, 135).

The commissioner of education had great latitude to design Puerto Rico's sys-
tem of public education, and he operated without any accountability to the sub-
ject population or its representatives. He had control over sufficient resources to
have a measurable impact on Puerto Rican society. As a member of the Execu-
tive Council, the commissioner was well positioned to have education-related
legislation approved. Brumbaugh believed it was necessary for the commis-
sioner to have this discretionary power, and "sufficient authority to continue the
schools in spite of local indifference, should such indifference arise" (USDS
1901,350). The aborted school system designed by General Eaton "gave munic-
ipalities full authority to elect properly qualified teachers for the local schools"
(USDS 1908,222). But this local control was soon changed by the School Law of
1900, which removed municipal government control over the educational
process. The municipal school boards were totally independent of the municipal
government, and were closely supervised by the commissioner. School boards
composed of three elected males were established in the municipios. The law was
to "make it obligatory upon the municipalities to devote a reasonable portion of
their income" to maintaining the infrastructure of the school system
(Willoughby 1905,147). Each municipal government was required every year to
turn over to the school board 25 percent of its revenue. The boards were also au-
thorized to borrow from the insular government and were financially responsi-
ble for building, maintaining, and leasing school buildings. The responsibility o
the municipios with respect to education was confined exclusively to this act-
ivity.

The School Law of 1901, prepared by Brumbaugh, further centralized the
school system, and gave the commissioner the authority to deny the municipios
any role in educational policymaking. The 1915 annual report of the governor
described the commissioner's substantial powers.

The commissioner has full power of appointment over all subordinates, except cer-
tain classes of teachers. He is empowered to determine the course of study, the length
of the school year within limitations prescribed by law, and the length of the school
day. He is in charge of the examination and certification of teachers, and no expen-
diture of public moneys for school purposes, on part of either the school boards or
any of his subordinates in the department, can be made without his approval.
(USDW Annual Report 1915,314)

A number of reasons were given to explain this high degree of centralization.
According to Commissioner Rowe, "Exclusive control of the entire education was
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given to the Commissioner, in part because of the absence of local traditions"
(Rowe 1904, 157). The assistant commissioner of education, Everett Lord,
stressed Americanization.

But as we desired to make public education a factor in the Americanization of the is-
land, it was manifestly impossible to establish a school system in Porto Rico which
would reflect Porto Rican public opinion. And so it was of necessity left to one man,
the Commissioner of Education, appointed by the President of the United States, to
determine the form to be given to the school system of the island, and to sustain it
with a degree of authority unknown in any state school department. (Lord 1908,
166)

The plan was to give a single Euro-American male, who was unacquainted
with the needs and customs of the Puerto Rican people and who did not speak
Spanish, unrestricted power and independence to design and administer a highly
centralized and hierarchically organized system of public instruction. The objec-
tive of this system was unprecedented in that it sought not merely to socialize im-
migrant European populations, as was the case in the United States, but to trans-
form a captured people and imbue them with values that the colonizing power
thought were essential. The start-up costs for mass public education came from
the "trust fund" made up of customs receipts and excise taxes collected on goods
Puerto Rico exported to the United States during the period of military rule.
Congress authorized the president to use the $2.7 million thus collected to fi-
nance the costs of Puerto Rico's colonial administration. By 1902 over $350,000
had been spent for school construction (USDS 1901, 355; 1909, 226). After the
initial support from the federal government, the funds for running the educa-
tional system, as well as for the salaries of the commissioner and his staff, were
generated exclusively from internal sources.

Given his extensive patronage powers and control over school building con-
struction, the commissioner could generate political support for the colonial
regime. He directed an agency with the largest budget and staff in Puerto Rico,
which was also the single most important employer. In 1903 it spent $817,815 to
run the public school system, or approximately one-third of the state's budget
(USDS 1903,101; 1909,227). During the first ten years of U.S. occupation, end-
ing on June 30, 1908, the department had spent over $7.4 million to run the
school system (USDS 1909, 279). In 1917 total expenditure for education was
$2.1 million, which represented about 30 percent of government expenditures.
School boards provided $588,067 of this total (USDW Annual Report 1917, 17,
256). Between 1925 and 1929, expenditures for public schools averaged 29 per-
cent of the total disbursements of the colonial state, and accounted for 15 percent
of the municipal budgets (calculated from USDW Annual Report 1929, 132;
Clark 1930,149). According to Brumbaugh, the commissioner needed the sweep-
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ing appointive powers in order to assure that competent teachers would be ap-
pointed and "to prevent partisan politics from entering into the selection of
teachers" (USDS 1901, 351). The teaching staff grew quickly in the initial years.
In 1902 the department employed 1,116 teachers (725 men and 391 women)
(USDS 1903, 141). In 1910 the department employed 1,743 teachers (815 men
and 928 women), and seven years later it hired 2,676 teachers, of whom 1,675
were women, and of these 193 were from the United States (USDW Annual Re-
port 1910, 72; 1917, 461). By 1931 the department employed 4,523 teachers
(1,246 men and 3,277 women) (USDW Annual Report 1931, 73).

The commissioner was directly responsible for a rnini-building boom in pub-
lic school buildings and playgrounds. By 1902 41 school buildings were built
(USDS 1903, 153), and by 1911, the figures had increased to 323 buildings
(USDW Annual Report 1912, 48). By 1930, the department had constructed
1,035 schoolhouses and buildings (Clark 1930,73). The value of the acquired real
estate and holdings of the department was not inconsequential. The assessed val-
uation of school property was $182.6 million, which almost equaled the gross as-
sessed valuation of privately owned property, assessed at $187.9 million (5,338).

Educational and Ideological Work of the Department

The education commissioners had a number of objectives whose significance
tended to vary over time and depended on the changing requirements of the po-
litical economy. These goals ranged from teaching English to young Puerto Ri-
cans to more amorphous objectives of converting the country into "a liaison
point between English speaking and Spanish speaking America" (Clark 1930,
90), U.S. colonial officials dreamed that Puerto Rico's people could be molded
into a bilingual community and serve as a bridge between the United States and
Latin America. Juan B, Huyke, the first Puerto Rican education commissioner,
reported that bilingual education was emphasized since "Porto Rico is about
halfway between North and South America," and it was a "proper location ...
for training of students for the important work of uniting the Americas"
(USDW Annual Report 1929, 375). Two decades earlier Brumbaugh recom-
mended establishing in Puerto Rico "a great insular school," which would have a
faculty from the United States and South America. According to Brumbaugh,
"In no other specific way could these higher institutions of American thought
extend their usefulness" to Latin America (Brumbaugh 1907, 68). By the early
1920s the University of Puerto Rico had de-emphasized its original purpose,
which was to train teachers for the public school system, and had begun to re-
define itself as a pan-American university with specific diplomatic and eco-
nomic responsibilities. According to University of Puerto Rico officials, the uni-
versity was "to lend to the leaders in extra-governmental activities in North,
Central and South America the bilingual, bicultural, and intercontinental re-



130 The Colonial State at Work

sources of PuertoRico as a meeting ground for the discussion of practical prob-
lems of an inter-American nature in the fields of agriculture, industry, trans-
portation, communications, law, finance and extra-political public relations"
(quoted in Rodriguez Fraticelli 1991,155).

From a review of the various reports and articles by the commissioners of ed-
ucation, five objectives stand out: (1) imparting English language skills; (2)
Americanizing the population, including instilling civic values and patriotism for
the United States; (3) training Puerto Ricans for managerial, supervisory, and
technical positions in government and industry; (4) installing a gender-based ed-
ucational program in which women were socialized and trained into performing
those roles necessary for the preservation of a male-centered family unit, specifi-
cally in home sanitation/health and hygiene procedures, cooking, sewing, and
gardening; (5) specific training in job-related skills in manual and industrial
trades for the boys and needleworks and domestic service for the girls.

The thousands of teachers needed to institute this new political culture re-
ceived training in the newly established normal schools. In addition hundreds of
teachers were brought in from the United States to provide English language in-
struction to Puerto Rican teachers. Over the years thousands of Puerto Rican
men and women were sent to the United States for specialized courses on peda-
gogy and for English language training. This public education system was de-
signed to transform a Spanish-speaking people with a four-hundred-year history
and distinct cultural outlook into patriotic colonial subjects. They would be con-
versant in the language of the colonizer and trained in labor skills that would
soon be in demand by foreign firms.

A U.S. Senate report emphasized that "industrial education is what is needed.
The three Rs, training of the hands, and training in thrift and other phases of self
control should be the end toward which Federal aid should look" (quoted in
Quintero Rivera 1977,44). Education officials experimented with different cur-
ricula, language policies, and pedagogy to achieve these various objectives. In the
beginning, they attempted to implant practices and approaches that were partic-
ular to U.S. schools. The early educational administrators were pressured to de-
velop a program of industrial education. But according to University of Puerto
Rico president Thomas E. Benner, the first educational model was "discourag-
ingly like that enjoyed by industrial Massachusetts. The best device for rating
school systems . , . placed the schools of Massachusetts first among the nation in
1900. They were poor schools for an agricultural state and especially poor schools
for Puerto Rico" (Benner 1929,614). Education policy also focused on the work
ethic and political behavior of Puerto Ricans. The Education Department ob-
served, "The purpose for which the public school system is organized is the train-
ing for good citizenship, and one of the first essentials is that the individual shall
be so trained as to support himself and those dependent upon him" (USDS 1903,
265, 273). The 1930 Brookings Institute report recommended that "the school
system should afford training relating to civic and social problems and provide
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for the development of industrial intelligence and some degree of manual skill"
(Clark 1930,82).

English Language Instruction, The foremost objective of the school authori-
ties was to impart English language proficiency throughout the country. Accord-
ing to the secretary of war, "The people of Porto Rico are American citizens. Per-
haps the most important factor in their complete americanization is the spreading
of the English language. Diligent efforts along this line are being made and with
very satisfactory progress" (USDW Annual Report 1920,54). Education Commis-
sioner Brumbaugh wrote, "The first business of the American republic, in its at-
tempt to universalize its educational ideals in America, is to give these Spanish-
speaking races the symbols of the English language in which to express the
knowledge and the culture which they already possess" (Brumbaugh 1907,65).

Colonial officials asserted that the "purpose of the education department has
been to establish and to develop a bilingual system of education which would in-
sure the conservation of Spanish and the acquisition of English." Superintendent
Landron of Arecibo wrote that the "aim in the future must be to graduate from
the graded schools every year a larger proportion of children with a good ability
to use the English in both the written and spoken language, without neglecting
the Spanish" (USDW Annual Report 1915,340,341). As late as 1921 Governor E.
Montgomery Reilly reaffirmed the centrality of English language instruction to
the colonial mission; "I hope to see the language of Washington, Lincoln and
Harding taught equally with that of Spanish in our Public Schools.... Therefore
English must be taught more and more. This I shall insist upon, and the Com-
missioner of education and all his subordinates shall be instructed accordingly"
(quoted in Clark 1973, 227).

Teachers were brought from the United States to provide English language in-
struction to Puerto Rico's teachers, as well as its students. In 1904 the Education
Department hired 120 teachers from the United States to provide English lan-
guage instruction (USDS 1904, 16). In 1917 the government brought in 193
teachers from the United States, and by 1925 the number had been increased to
244 (USDW Annual Report 1917, 461; 1925, 297). It was of no importance if
these teachers did not know Spanish; according to the commissioner, since the
best results in language training were obtained "when no Spanish whatever is
used in the classroom . . . there is no disadvantage in employing American teach-
ers who are quite ignorant of Spanish" (USDS 1905,128-129).

In 1903 a normal school was set up as one of the major departments in the
newly established university to prepare English-speaking teachers. Education
commissioner Roland Falkner reported in 1905 that "the utmost effort has been
made from the start to advance the study of English among Porto Rican teachers"
(USDS 1905, 128). In the same year 540 Puerto Rican teachers paid part of the
expenses to attend a government-sponsored summer study program at Harvard
and Cornell Universities to study English (USDS 1905, 16). It was the policy of
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the department to provide "every possible opportunity and inducement" to
Puerto Rican teachers to learn English and "to prepare themselves to give in-
struction in this language" (USDW Annual Report 1915, 340). In fact, Puerto
Rican teachers were required by law to study English and pass annual examina-
tions in order to retain their certification.

Some Puerto Ricans became wary of the aggressive English language campaign
and fought to preserve the primacy of Spanish as the national language. On Jan-
uary 11, 1915, the House of Delegates passed a measure declaring that Spanish
was the official language "of the People of Puerto Rico, and its lexicon shall con-
form to the texts of the Spanish Royal Academy, augmented by the idioms and
local terms of Puerto Rico." The English language was the official language for
transaction of business between the colony and the metropolitan state
(Domfnguez 1915, 161). The measure was defeated by the Executive Council,
Union Party leader Antonio Barcelo criticized the educational system before a
Senate committee in 1916 and noted "that our schools are practically operated
for the sole purpose of teaching the English language rather than to prepare men
and generations along practical lines" (U.S. Senate Committee on Pacific Islands
and Porto Rico 1916,47). Yet, despite the great effort and expense, colonial offi-
cials were disappointed with the results of the English instruction program.
Puerto Ricans proved resistant to accepting the primacy of English; they rejected
it as the vernacular. The preservation of Spanish as the principal language of in-
struction and daily interaction, even today, attests to the refusal of Puerto Ricans
to relinquish one of the most important elements of their national identity.

English language policy shifted over time. English was initially the language of
instruction (1903-1914). For six years, only English was taught in the first grade,
which proved to be the least successful and most unpopular of all the language
instruction approaches (USDW Annual Report 1925, 302). The policy was eval-
uated, and it "became evident that teaching of English as a special subject was not
producing... tangible results." A new approach was tried in 1917 in which Span-
ish became the medium of instruction for the first four grades, a transition from
Spanish to English took place in the fifth grade, and finally, grades six through
eight were taught entirely in English, with Spanish as a special subject (USDW
Annual Report 1915, 340; Osuna 1949, 344-350).

The effectiveness of English language instruction appears to have been of sec-
ondary importance to colonial officials compared to its role in Americanizing the
population. English instruction was zealously promoted because it was seen as an
instrument for building patriotism for the metropolitan power. The Educational
Survey Commission reported in 1926 on the poor level of English language in-
struction and the limited success of the program, and noted that 84 percent of
the children stay in school only until the end of the third grade. It recommended
elimination of English from the first three years of education, and complained
that "the curriculum of the elementary school is now so completely a language
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curriculum that content subjects are almost altogether crowded out" (quoted in
Osuna 1949, 359).

However, Victor Clark rejected the recommendation and emphasized, as had
his predecessors, the ideological function of language training:

English is the chief source, practically the only source, of democratic ideas in Porto
Rico. There may be little that they learn to remember, but the English school reader
itself provides a body of ideas and concepts which are not to be had In any other way.
It is also the only means which these people have of communication with and un-
derstanding of the country of which they are now a part. (Clark 1930, 81)

Education and Patriotism. Education officials understood the ideological
function of the school system as an agent for Americanization. They promoted
activities and educational programs to foster patriotism for the United States. In
1901 Brumbaugh observed proudly, "Almost every school on the island has an
American flag. In almost every city of the island and at many rural schools, the
children meet and salute the flag as it is flung to the breeze." Educational pro-
gramming included organizing "patriotic exercises," One of the most ambitious
was the celebration of Washington's birthday, attended by 75,000 people accord-
ing to Brumbaugh, which did "much to Americanize the island." He noted that
"young minds are being molded to follow the example of Washington" (USDS
1901, 361). He could not help beaming with pride when he reported that "above
30,000 children were singing our American National Hymn in the English lan-
guage, and fully 25,000 were reading and speaking the English language" (Brum-
baugh 1904, 89).

In 1904 R. L. Rowe confidently declared, "In the common schools of Porto
Rico the process of Americanization is being carried on with so much vigor and
with such assurance of success that there need be little misgiving as to the atti-
tude of the native population toward American institutions" (Rowe 1904, 116).
Rev. James H. Van Buren, who from 1902 to 1912 served as the Protestant Epis-
copal bishop of Puerto Rico, informed his colleagues at the 1913 Mohonk Con-
ference that "loyalty to American principles and standards is a leading feature of
the public school curriculum in Porto Rico." He called directly for using the pub-
lic schools to instill patriotism "as we know it" (Van Buren 1913,151-152). Edu-
cation commissioner Dexter reported with pride that every one of the 1,064
schools "has the stars and stripes floating over it, the raising of which at the open-
ing of each morning's sessions is made a ceremony." He claimed that the children
were "learning to love" saluting the flag (Dexter 1911, 180). "The patriotic aim
was emphasized" in public education, according to Puerto Rican education com-
missioner Juan B. Huyke. He noted that "The lives of noted men in American life
and history are used to emphasize the social-civic objectives of education in
Porto Rico" (USDW Annual Report 1929,402).



134 The Colonial State at Work

Educating "Native" Colonial Managers and Training Legions of Young Work-
ers. The education of selected Puerto Ricans in the United States was also a
component of the Americanization campaign. The commissioner of education
reported in 1923 that 432 Puerto Ricans students were in the continental United
States. "Most of these students will return to Porto Rico at the completion of
their courses and will, to a certain extent, aid in the further Americanization of
the island by introducing many of the customs of the United States"(USDW An-
nual Report 1923, 190). In 1929 approximately 439 Puerto Ricans were enrolled
in U.S. colleges and universities (USDW Annual Report 1929,402).

Scholarships for young Puerto Rican men and women began to be provided in
1900 "as part of the plan for instituting American culture and American educa-
tional ideas into Porto Rico." Thirty-five boys and ten girls were sent to study in
the United States, primarily in the Northeast, and ten boys and ten girls attended
the all-black Tuskegee Industrial Institute in Alabama. A number of students
were also sent to the Carlisle Industrial School, but the program was terminated
when the commissioner of Indian affairs in Washington decided against admit-
ting more Puerto Rican students (USDS 1903,157,311). In 1903 Governor Hunt
observed, "The boys complete their studies and return to Porto Rico thoroughly
imbued with American ideas, it is expected that they will exert a strong influence
throughout the island" (USDS 1903, 22). In 1904 Governor Winthrop pro-
claimed: "The signs for the future of Porto Rico are encouraging. A greater num-
ber of young men are being educated every year on the continent of the United
States, and these young men bring back with them a clearer insight into the ideas
of American administrations and the ideals of American manhood" (USDS 1905,
40).

In 1908 the legislature established a scholarship program for fourteen women
to study in the United States on condition that they return to "the island and de-
vote four years to the service of the public schools" (USDS 1908, 201). In the
same year the federal land-grant program was extended to Puerto Rico, and the
fledging college of agriculture and mechanical arts was substantially strength-
ened. In 1913, as war was breaking out in Europe, male students were organized
into a military battalion of four companies under the direction of a U.S. military
officer and required to take military drill for three hours each week (USDW An-
nual Report 1914,406). By 1917 the university had expanded to a College of Lib-
eral Arts, a law school, and the College of Agriculture and Mechanical Arts in
Mayagilez.

The educational system was a centerpiece of the colonizing mission of the
United States. Initially, educators pointed with pride to the aggregate enrollment
figures, which proved an unreliable indicator, to measure their success in edu-
cating the Puerto Rican population. Underlying much of their thinking was the
belief that education would raise the living standards of rural populations mired
in poverty and disease. Governor Colton emphasized this goal in his 1912 re-
port:
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To give them the necessary mental discipline through the study of practical subjects;
and to make their school work better qualify them, both mentally and physically, to
take their places as useful members of society, with respect for labor, capable of sus-
taining themselves and their dependents in accordance with modern standards of
civilization—of being potential and good citizens of the Republic. (USDW Annual
Report 1912,46)

The department also provided mass public instruction and training in skills
that were in demand in the rapidly changing labor market. In retrospect, the
commissioners appeared to be naive in believing that this kind of training could
be achieved primarily by increasing literacy and mechanical and domestic skills.
It is apparent that from the outset the Education Department encountered diffi-
culty in realizing the task of training young people for work in the emerging in-
dustries of the colonial economy. This was the message in a 1912 report of a spe-
cial commission chaired by educator Meyer Bloomfield: "Although the Island
schools are unquestionably helping to make good citizens, it is a grave question
whether the present arrangements contribute materially to the making of home-
makers, producers, skilled workers, self-reliant and efficient breadwinners"
(quoted in Clark 1930,83). After the governor's warning, colonial officials inten-
sified vocational instruction.

In 1913 Edward Bainter, who was an acknowledged vocational education spe-
cialist, was appointed commissioner. Bainter included manual training, home
economics, and agriculture courses as part of the curriculum. But his plans were
overly ambitious; they could not be funded and ultimately failed (Fernandez
Garcia 1923,401,403). Nonetheless, his idea of more systematically using the ed-
ucation system to train workers for the emerging corporate economy was incor-
porated into subsequent curriculum initiatives. Vocational training was com-
bined with instruction in civics and citizenship. One of the missions of the rural
schools was to develop "better trained citizens in the social and civic sense" (Flea-
gle 1917,118). Social betterment clubs, primarily for girls and mothers under the
direction of home economics teachers, were organized in practically all the towns
of Puerto Rico.

An important task for the Education Department was to impart to a predom-
inantly rural labor force the skills required by a modern agricultural export econ-
omy. Commissioner Paul G. Miller reported, "There is a demand for skilled
labor—and unless industrial education is emphasized for the express purpose of
training artisans skilled in various trades, serious labor troubles will probably
ensue" (USDW Annual Report 1916, 357). In 1913 courses in manual arts and
home economics were placed m the curriculum. The vocational curriculum m
the rural schools was based primarily on cooking and sewing for girls and man-
ual, training for boys. Home economics courses were given in the grammar
schools, where thousands of "girls are learning something about cooking and
making their own clothes" (Clark 1930, 76-77). The course of study in the rural



136 The Colonial State at Work

schools extended over six years and included basic knowledge of practical agri-
culture. Officials expected other industries to develop as quickly as had the em-
broidery and needlework industries. In 1917 Miller reported that "Employment
for the thousands of unemployed persons, especially unemployed women,
should be given every possible encouragement" (USDW Annual Report 1917,
467).

Responding to these anticipated labor market needs, the education depart-
ment offered courses to prepare women for employment not only in the needle-
works and apparel industries, but in hat- and basket-making as well; the latter
two industries were quickly abandoned for lack of a market. Other courses on
cooking, home economics, and sanitation were geared to preparing young girls
for work in domestic service. Boys in the ninth and tenth grades enrolled in the
urban high schools were required to enroll in manual training classes, including
woodworking.

In the process of providing training, the education department obtained some
free labor from the students. During the short-lived experiment in industrial ed-
ucation, schoolchildren constructed a two-room schoolhouse, built furniture for
the school, repaired school property, and constructed manual training shops. The
school board paid only for the material that the students used (Osuna 1949,226).

Students regularly made salable clothing and handiwork merchandise, and the
"teacher found a market for the goods" (Fleagle 1917, 117). Sewing instruction
was provided for girls after regular school hours in sixty-three of the seventy mu-
nicipalities. The clothing was turned over to the teacher if students were unable
to pay for the cost of the materials (Verrill 1914, 181). Girls also prepared and
served meals for the school lunchrooms (USDW Annual Report 1929, 10), The
boys provided unpaid child labor: Part of their "education" included repairing
and maintaining the school buildings and making furniture (Verrill 1914,181).

An unstated objective of these educational programs was to socialize young-
sters into understanding and accepting the legitimacy of a gender-based division
of labor within the system of generalized commodity production that was rapidly
unfolding. A gendered educational program was instituted in which women were
trained in activities related to the economic reproduction of the family unit.
Women were trained to perform household tasks that were not necessarily re-
quired in the formal labor sector. All girls, whether attending rural or urban
schools, took courses in household economics from grades six through ten
(USDW Annual Report 1913, 361, 363). Through their uncompensated labor,
women reduced the economic costs of sustaining and reproducing the family
unit. The economic compulsion for male workers in the formal sector to extract
higher wages was diminished if female workers at home provided necessities that
would ordinarily have to be acquired in the marketplace.

By 1912 unemployment levels were increasing. The superfluity of labor for
capitalist production was precisely one of the more serious potential challenges
to social stability. Programs in the common schools were expanded to train
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young people in carpentry, cooking, sewing, cultivation, and other skills that
could provide a source of livelihood. Participation in this petty commodity pro-
duction could supplement meager earnings from salaried work, or could provide
sustenance income for those workers and their families who populated the grow-
ing contingents of surplus labor.

The Educational System Is of Limited Success

Although the Education Department swallowed up to a third of the colonial
state's budget, the commissioners claimed that the funds were insufficient to re-
alize their goals. As early as 1903 the commissioner complained that the federal
government had not provided aid, except the initial funding from the trust fund,
and called for substantial assistance to sustain the public education system
(USDS 1903, 150). In 1909 Governor Post informed the insular legislature that
although 100,000 children were receiving education, "it was impossible to sustain
this rapid increase" (quoted in Rigual 1967, 80). According to Fred Fleagle, Dean
of the University of Puerto Rico, income from insular sources was not sufficient
to allow the colonial administration to sustain the continued expansion of the
school system (Fleagle 1917,53).

From 1913 to 1917 enrollments declined significantly, but most dramatically
in 1914 (see Table 4.1). The commissioner of education attributed the decline to
a $594,000 reduction in appropriations and an executive order that placed a limit
on the number of students who could be enrolled with any one teacher (USDW
Annual Report 1915,346). Although the student-teacher ratio improved dramat-
ically during this period, total enrollments declined as the school-age population
continued to increase. Education commissioner Miller reported in 1917 that only
35.1 per cent of the total school age population was enrolled (USDW Annual Re-
port 1917,461), a significant decline from the 50 per cent enrollment rate in 1914
(USDW Annual Report 1914,368).

In 1914 Governor Yager informed his superiors in Washington that 79 percent
of Puerto Rico's 1.2 million people lived in rural areas, and of these, 70 percent
were illiterate (USDW Annual Report 1914, 5). Yager reported that the problem
of illiteracy was the "darkest and most stubborn of all social and political prob-
lems" (5). In his 1915 report the commissioner of education observed with
alarm, "The enormous mass of illiterates, in its primitive, uncured condition, is
not safe timber to build the good ship of state. We realize that there are serious
social and economic problems that have to be solved before the people of Puerto
Rico reach the desired goal" (USDW Annual Report 1915, 316). The following
year, Governor Yager called for "more schools, more buildings, more teachers...
before any serious impression can be made upon the tremendous illiteracy which
prevails among the masses of the people" (USDW Annual Report 1916,5). Yager
lamented that only 27 percent of children in the rural districts were enrolled in
school; he said of the goal of eradicating illiteracy, "How little apparent progress
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TABLE 4.1 Statistics on Public Education System

Year

1913-1914
1914-1915
1915-1916
1916-1917
1917-1918

Total
Enrollments

207,010
168,319
157,394
155,657
142,731

Average
Attendance

155,830
128,376
120,099
116,779
106,441

Insular
Expenditures

$1,770419
$1,312,040
$1,848,306
$1,848,306
$1,634,314

Municipal
Expenditures

$728,165
$592,679
$491,710
$588,067
$730,947

Number of
Schools

1,473
1,494
1,506
1,666
1,712

Number of
Teachers

2,535
2,461
2,468
2,676
2,715

Average Number
Students per Teacher

81
68
63.70
58
53

SOURCE: Nestor Rigual, Resefta de los Mensajes de 10$ Gobemadores de Puerto Rico, 163.
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has been made toward its accomplishment in spite of all our efforts. It does not
seem possible that the island can possibly ever achieve the education of its masses
without outside help. The enormous population relative to area and wealth is too
great" (USDW Annual Report 1915,4-5).

In 1917, Commissioner Miller conceded that as early as 1912 the massive liter-
acy campaign had "reached the point where no further rapid extension was pos-
sible or advisable," and the department became more "devoted to the introduc-
tion of industrial arts" (USDW Annual Report 1917, 461). Jose Gonzalez
Ginorio, former general superintendent of schools, criticized the commissioners
for failing to develop a long-term comprehensive program of instruction. He
complained that "so far there is no definite policy adopted, or conception
reached, as to the basic principles of the best system of education, and the best
creative agent for the formation of citizens" (quoted in Fernandez Garcia 1923,
402-403).

Colonial officials were forced to conclude that after decades of steady invest-
ment in the educational system high rates of illiteracy continued to plague the
population. The Brookings Institute reported in 1920 that 61 percent of Puerto
Ricans over ten years of age were illiterate, and 74 percent of the adult rural pop-
ulation could not read or write (Clark 1930,77). A decade later the situation had
not materially improved. The 1930 United States census reported literacy rates of
37 percent for men and 45.7 percent for women (U.S. Bureau of the Census 1932,
141). In 1931 the commissioner of education, after reporting that fewer than half
of the 483,348 school-age children were enrolled in school, adopted a new policy
of "intensive rather than of extensive efforts." He admitted that the massive liter-
acy campaigns amounted "only to a smattering of the rudiments of an education
which will probably wear off very soon after the children leave school" (USDW
Annual Report 1931, 69).

Building the Foundations for Economic Expansion

Although Puerto Rico was a small country, it was endowed with significant eco-
nomic potential. But when the United States acquired Puerto Rico it encountered
a country whose road and irrigation system, communications network, ports and
warehouses, and hydroelectric plants were rudimentary and incapable of sup-
porting a modern export economy. For the newly established colonial state, mod-
ernizing Puerto Rico's primitive infrastructure was an urgent undertaking. It was
a task the Executive Council pursued with single-minded determination, sup-
ported by the House of Delegates. By the end of 1917 the Interior and Treasury
Departments had left their imprint as dynamic agents in planning, financing, and
constructing the development of Puerto Rico's physical infrastructure.

Early U.S. colonial policy in Puerto Rico followed a pattern that was typical of
European colonizers. Territories were acquired for economic and strategic rea-
sons, but colonizers needed to develop the territories to efficiently exploit their
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potential as markets for surplus commodities from the metropolitan economy, as
sources of raw materials to satisfy demand in the home market, and as invest-
ment sites for financial capital. A colonial state was imposed and empowered to
promote capitalist expansion with minimal oversight by the metropolitan state.
The colonial subjects were then trained to implement policy and enforce the dic-
tates of the colonial state. Puerto Rico's colonial development followed this
trajectory.

The Department of the Interior was the point agency that directed an ambi-
tious program of road, irrigation, and port construction. Development of these
facilities was essential if U.S. firms were to be attracted to Puerto Rico. Various
sources of revenues were used to finance this sweeping modernization. Returned
customs receipts collected by the U.S. Treasury were initially the primary source
of financing for road construction. Subsequently new sources of internal revenue
and the bond markets provided additional infusions of investment capital. Some
infrastructure projects were directly financed by the state, and others were un-
dertaken by private investors who had been granted exclusive contracts.

The Executive Council granted franchises to private foreign firms that under-
took much of the infrastructure modernization. It also granted exclusive rights to
private firms to provide a range of infrastructure services, many of which were of
direct benefit to sugar corporations. Public and private sector activity was mutu-
ally supportive. This cooperation between the Executive Council and foreign cor-
porations had converted Puerto Rico by the 1930s into a small, but nonetheless
important, market for the industrial goods and technology that were used to
build and maintain over a thousand kilometers of roads, irrigation systems, dams
and hydroelectric projects, railways and tramways, telegraph and telephone sys-
tems, and ports. According to economist Harvey Perloff, "About $45,000,000 of
loan funds, in addition to tax revenues amounting to perhaps one-tenth this
sum, were spent by the government on roads, schoolhouses, municipal utilities,
and combined irrigation and power plants-—helping to lay the foundations for
economic expansion"(Perloff 1950, 27).

Through the 1920s road construction and irrigation systems were by far the
most important development projects undertaken by the colonial state. The pol-
itics of public works illustrates the high degree of collaboration between the Ex-
ecutive Council and key foreign and domestic capitalists, and demonstrates how
the colonial state set about to accommodate the needs of ascendant sectors of
capital.

Creating a Healthy Working Environment

The colonial authorities also developed programs to maintain a healthy labor
force and invested heavily in research on tropical diseases. Investment in sanita-
tion systems, disease control, and public health programs were other important
components of the colonial state's development project. According to the U.S.
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Department of Commerce and Labor, Puerto Rico had a "decided superiority"
over "its natural competitors," Cuba, Mexico, and Central America, "in the most
essential element of industrial prosperity—an abundant labor force" (U.S. De-
partment of Commerce and Labor 1907, 10). However, 90 percent of the coun-
try's population suffered from a debilitating form of anemia. Medical surgeon
Baily K. Ashford discovered that hookworms were the source of this disease,
which he identified as uncinariasis. He demonstrated that changes in hygiene and
sanitation would eradicate the disease (see Puerto Rico. Commission for the
study and treatment of "Anemia" in Puerto Rico 1904). The severe impact of the
debilitating disease on the productivity of the already undernourished worker
was well known. According to travel writer W. D. Boyce, "A person afflicted with
hookworm cannot do hard work. Since the average anemic peon could do only
half of his normal amount of work, you can see how great an annual loss there
was both to the laborer and to the island itself" (Boyce 1914,432).

The study and prevention of communicable diseases was a priority for the
colonial state. Governor William Hunt called on the government to "stamp out
the disease" in order to succeed in the "rehabilitation of the physique of the Porto
Rico laboring people" (USDS 1904,28). The legislature was disposed "to be gen-
erous," since it meant "nothing less than the physical regeneration of a million
people" (U.S. Department of Commerce and Labor 1907, 10). Improvement of
sanitary conditions was also a priority, although Congress had failed to authorize
funds for this area. The Bureau of Insular Affairs reported: "The United States has
much more than a humanitarian interest in this. The constantly increasing com-
mercial intercourse and the increasing travel between the island and the main-
land give it a very practical interest in the establishment of healthful conditions
in the island that will avoid as far as possible the likelihood of serious epidemics"
(USDW Annual Report 1911,18). A sanitation service under the control of an in-
dependent health board was established in 1912. By 1916, on the eve of U.S. en-
trance into the European war, disease control was "regarded as unusually urgent
because of the approaching encampment of solders in the island" (USDW An-
nual Report 1918,8).

Roads for the Market

Colonial officials were determined to make the fertile interior of the country ac-
cessible to commerce and expand the opportunities for the agricultural exploita-
tion of these regions. Road construction and maintenance became the single
most important—and costly—component of the ambitious program to rebuild
Puerto Rico's infrastructure. In 1899, Commissioner Carroll emphasized that
building roads was the "subject of the greatest importance. It is fundamental to
the well-being and progress of Porto Rico" (Carroll 1899,40). General Davis also
stressed the importance of modern roads. He reported that "without them in-
dustrial development is impossible.... In the sugar districts good metalled roads
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are indispensable (USDW 1900b, 44). The military regimes spent approximately
$1 million for road construction and maintenance (USDW 1901, 73; USDCL
1907,30). Tulio Larrinaga, Puerto Rico's first resident commissioner, testified be-
fore the Carroll Commission in 1899 that "the greatest drawback in the develop-
ment and progress of the island of Puerto Rico has been the absence of good
roads and of any other means of transportation" (Carroll 1899, 158). According
to Governor Allen, "The crying need of the island is above all things roads. It is
an imperative necessity to devote every dollar which can be spared from the sur-
plus revenue to the construction of permanent roads" (USDW 1901,73).

In 1900 half of the government revenues were used for building and maintain-
ing roads and for education. In addition, the Department of the Interior received
an allocation of $250,000 for "extraordinary expenses" to fulfill the contractual
obligations incurred by the military (Hollander 1901, 579, 562). When the trust
fund was exhausted in 1907, the council authorized the sale of $1,000,000 worth
of bonds to finance the road campaign (USDCL 1907,31). In 1916 an additional
$2 million for road construction and maintenance was raised from sale of gov-
ernment bonds (USDW Annual Report 1917,31).

At the end of the first eight years of U.S. rule about $5.1 million had been spent
to build 788 kilometers of roads, three times as much as the Spanish had built
(Clark 1930,344). Transportation costs dropped dramatically; by 1906 savings in
this area were estimated at 50 to 70 percent (U.S. Department of Commerce and
Labor 1907, 30). By 1910 Governor Colton reported to the legislature that a
thousand kilometers of roads had been built at a total cost of $7 million (Rigual
1967,90). By 1912 road construction consumed over half of the Interior Depart-
ment's budget (calculated from USDW Annual Report 1912, 323—324). A severe
financial crisis in 1915 forced the suspension of all public works, and during the
war years road construction activity was significantly reduced (USDW Annual
Report 1915, 28). In 1917 the road building program was reactivated with the
funds obtained from the sale of insular bonds, and by the end of the year Puerto
Rico was covered by over 1,178 kilometers of macadamized roads, an annual av-
erage of 50.2 kilometers (USDW Annual Report 1917, 31, 395), Transportation
costs dramatically declined with the improved road system.

The municipal governments were stripped of their control over road construc-
tion, and this function was centralized in the council. In 1902 Puerto Rico was di-
vided into seven road districts, each supervised by an elected three-man com-
mission. These commissions were wholly independent of the municipalities, and
had "very extensive powers in respect to opening, laying out and maintaining
local highways." However, as was the case with the district school boards and the
authority of the commissioner of education, the commissions were "subject
to the rigid control and supervision of the commissioner of the interior"
(Willoughby 1905, 144). The municipalities were required to turn over to the
commission 8 percent of all revenues generated from the property tax and au-
thorized to issue road construction bonds. Although the municipal governments
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were the legal entities that incurred debt and collected taxes to finance the exten-
sive road construction and education construction, they had no voice in how
these programs were run. William Willoughby observed,

The municipalities have practically no voice in respect to either education or public
works. Their influence ceases when the perfunctory action has been taken of includ-
ing each year in their budgets the sums which the law requites shall be handed over
to the school boards. Although deriving their income from them they are indepen-
dent in every way of the municipalities. (Willoughby 1905,148)

The road construction and maintenance program helped alleviate an acute
unemployment problem. Auditor Cabot Ward felt that the road-building pro-
gram was motivated in part by this reason: "The large sums provided by the
United States did much to give employment in road building, which was con-
ducted with a view towards relieving the most needy district by building small
pieces of road in various sections" (Ward 1908, 150). Under this program in
1900, according to the next year's annual report, "male heads of households were
hired to break stones for road maintenance." But in 1901, the report continued,
demand among Puerto Rico's unemployed for work on road construction "was
so great many have to be refused." Those fortunate enough to get hired received
"30 cents per day—a small amount, but doing a great deal of good" (USDS 1901,
328). Revenues, however, failed to keep up with the expenses associated with the
ambitious road-building project. Judge H. G. Curtis, a member of the Insular
Commission, warned of the need for continued public works employment: "La-
borers stand idle, the road funds being exhausted, aimlessly and hopelessly seek-
ing work.... If these men are held out of work trouble will follow and disorder
ensue" (quoted in Luque de Sanchez 1983,149).

Although lacking the funds to hire workers, colonial authorities remained
firmly committed to sustaining the road projects and resorted to cost-cutting
measures in order to so. By 1903, the program to hire day laborers in order to
temporarily alleviate unemployment was terminated. The state resorted to the
use of unpaid convict labor as a cost-cutting measure. On March 1,1903 the In-
sular Police was ordered "to guard 300 convicts employed in building roads." Ac-
cording to police chief Colonel Hamill, "this work was never done heretofore by
prisoners" (USDS 1903, 306). The commissioner of the interior reported that
"scarcity of laborers along certain sections of the island made necessary the use
of convict labor during the year." The prisoner camps were set up along the con-
struction site, but "convict labor was also used on those sections of road lying
within distances of about 6 kilometers from towns where there are district jails,
from which the gang of prisoners" was taken out every day (USDW Annual
Report 1917,391).

Convict labor was used despite the high rates of unemployment, which had in-
creased to about 18 percent in 1910,' The government reported that in 1914 "in
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all work of maintenance prison labor has been used as far as possible. Prisoners
have been quartered in portable camps or in rented quarters and are paid a wage
of 5 cents per day," which amounted to "less than one fourth the wage paid free
labor" (USDW Annual Report 1914, 307). In 1915 the prison laborers "furnished
176,767 days labor" in road construction, and through this labor "much of the
expense for maintaining penal institutions [was] returned to the government"
(USDW Annual Report 1915,47,49).

Considerable savings were realized by relying on this captive labor force. The
BIA reported that during 1910 and 1911 roads constructed by convict labor "av-
eraged in costs $5,500 per kilometer, or some $500 less than when the work was
done entirely under contract or by free labor" (USDW BIA 1912,40). In 1915 the
savings were estimated at $76,193, which represented approximately 10 percent
of the insular government's expenses for salaries (calculated from USDW Annua
Report 1915, 38, 262). The following year, in 1916, prisoners performed 69,161
days of work on state roads, but in 1917 this figure jumped to 112,159 days of
labor, which according to the attorney general amounted "to a large saving in the
expense of road making on the island" (USDW Annual Report, 1917, 516-517).
Governor Colton was so satisfied with the work of the conscript labor force "as to
remove any doubt as to the advantage of permanently continuing its use in pub-
lic works" (40), Governor Colton noted in the report that much of the cost of
maintaining the insular penal institutions was reimbursed "in labor performed
by convicts under legislative authority in the construction of roads," labor that he
estimated was worth $86,475 (USDW Annual Report 1912,49).

Despite its preference for unpaid convict labor, the Interior Department had to
occasionally resort to wage labor for much of the construction. But the govern-
ment did not want to compete with the growers and enacted a measure limiting
the pay of common laborers to a maximum of 45 cents per day, "the legislation
being intended to equalize wages and protect the coffee and sugar districts from
the loss of labor consequent on the payment of greatly increased wages by the
government" (USDS 1904, 23). Reliance on coerced labor and starvation wages
failed to relieve the drain on the treasury as it continued to resurface Puerto
Rico's terrain with stone-covered roads. Until 1907 road construction was fi-
nanced from internal sources, but thereafter insular bonds were sold to generate
capital for continued road expansion. Prom about 1910 to 1930, $20 million was
raised for road construction and maintenance (Clark 1930,344).

Commissioner Elliot's program to reduce the excessive high unemployment
rates by hiring cheap labor for road construction was abandoned because of lim-
ited state revenues. But the objective of the road-building program—gaining ac-
cess to the interior of the country in order to bring agricultural areas into pro-
ductive use and increase the level of commercial activity—was indeed realized.
The colonial authorities proved adept at using indigenous labor, talent, and re-
sources to build a network of first-class roads throughout the island.
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Water for Sugar

After touring the sugar districts shortly after his arriYal in January 1900, Gover-
nor Allen informed Secretary of War Root: "There is at least $40 per ton gold
profit on every ton of sugar and with that margin there's not a business in the
U.S. can hold a candle to it; the great profits will be further increased by a [illeg-
ible] reduction in two years of the present easy duties. This of course means the
immediate development of thousands of acres of sugar lands now unworked"
(quoted in Gannon 1978,328).

Large-scale commercial sugarcane cultivation could not be undertaken in the
southern coastal plains because the area lacked sufficient water and rainfall. An
extensive irrigation system had to be established before U.S. sugar corporations
would invest in the area of the coastal plains. The Interior Department was given
the task of constructing an irrigation system for 33,000 acres on the southern
coast. The region included virtually the entire sugarcane growing district of
Guayama (see Guayama sugar growers testimony in Carroll 1899, 88-89,
102-104). Guayama was an important economic district in which sugarcane was
grown to the exclusion of all other export crops. But crop losses were usually sub-
stantial. The drought of 1907-1908 resulted in losses estimated at $4,3 million,
and additional losses for 1909 were estimated at $2 million (USDS 1908,188).

In 1908 the legislature authorized $25,000 for a feasibility study for the irriga-
tion project. According to the BIA chief, the project would "reclaim in part and
immensely benefit the whole of one of the largest and most important cane-pro-
ducing sections of the island, heretofore suffering from more or less continuous
or regular droughts'* (USDW BIA 1909,23). The chief engineer of the project re-
ported,

Indeed it would be directly for the benefit of the United States, owing to the fact that
this country draws heavily on Porto Rico for its supplies of raw sugar. As the Porto
Rican commodity is admitted duty free, whereas Cuban and Dutch East Indian sugar
is subjected to duty, there is a manifest advantage to the American people in facili-
tating the extension of the industry in our West Indian colony. The irrigation project
will be of inestimable benefit to the planters on the south side, and to the island in
general. There are at present thousands of acres of arid lands that could be converted
into rich soil if only water could be brought to the ground. (USDS 1908,184)

The irrigation project was one phase of an ambitious program to develop the
physical infrastructure of the southern region, and in the process to encourage
intensive sugarcane cultivation in the area. In 1908 Puerto Rico issued a $4 mil-
lion bond offering to finance the construction of the irrigation system (USDS
1908, 23). The following year Governor Colton asked the legislature to approve
an additional $500,000 bond issue to complete the project (Rigual 1967, 100).
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Cost overruns continued, and in 1915 the treasurer reported that an additional
$400,000 had been raised through bonds for the irrigation project (USDW An-
nual Report 1915, 239). Altogether the BIA sold bonds totaling $5 million to
build the irrigation system (Clark 1930,360). Work on the project was completed
in 1914 and provided water to some 24,000 acres lying in a 50-mile strip in the
southern coastal plain (USDW Annual Report 1914,42).

Three dams were completed in 1914, which according to Governor Yager con-
stituted "the most important feature of the great irrigation system ... and one by
one as each was finished and filled its gates were opened and its canals filled with
water for the hungry sugar lands" (USDW Annual Report 1914, 42). The in-
tended beneficiaries of the new irrigation system were the large sugar corpora-
tions, which by 1910 already controlled or owned a substantial portion of the
land in the southern coastal plain.

The Central Aguirre dominated the district; by 1920 its output of sugar ac-
counted for 10.4 percent of Puerto Rico's total production (Quintero Rivera
1988, 161). Central Aguirre was one of the four largest sugar corporations in
Puerto Rico; it had extensive landholdings and processing plants and operated
railroads in the Guayama region. Guayama became one of the districts most
characterized by the concentration of productive assets by absentee corporations.
In their classic Porto Rico: A Broken Pledge, the Diffies observe, "The Porto Rican
Government has constructed an irrigation system which protects the crops of
this company from drought" (Diffie and Diffie 1931,49).

According to the Puerto Rico Irrigation Service, the project was extremely suc-
cessful: "The production of sugar from lands in the irrigation district was greater
this season than ever before.... It would have been impossible to produce this
increase, or even maintain the former output, during these dry years, without the
water furnished by the irrigation system" (USDW Annual Report 1916, 338).
Governor Yager also reported that the irrigation system "has been the salvation of
the sugar planters in the district which it serves." After two of the driest years in
the country's history, "most of the planters on the south side of the island would
have been financially ruined" if not for the reservoirs (USDW Annual Report
1919,41).

The prices of sugarcane acreage soared because of the increased yields and re-
duced risk attributable to the irrigation system. The market value of cane land in-
creased from $30 per acre in 1898 to $200 per acre in 1910 (Puerto Rico, Office
of the Secretary 1911, 156). Prices for sugarcane acreage were the highest in the
fertile plains that were irrigated and that were situated near roads, railroads, and
ports. In Guayama the value of cane land increased from $99 to $135 per acre be-
tween 1907 and 1913, and by 1917 had soared to between $350 and $400 an acre
(USDS 1908, 76; USDW Annual Report 1914,245; 1917, 336). Clearly the moti-
vation for small sugar producers to sell their land to the absentee corporations
was indeed great. The pressures to sell increased as the smaller farms expended
their earnings to pay for crop-related expenses and monopoly prices for railroad
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transit, and to meet their tax obligations (Clark 1930,625; Diffie and Diffie 1931,
210). Harold Sloan described the process: "The sugar centrals constantly reached
out for more and more acreage in order to assure themselves an adequate supply
of cane. Land values advanced, and small farmers by the thousands, tempted by
the high prices, sold out their farms, only to find themselves permanently disen-
franchised from the soil" (Sloan 1929).

The chief engineer of the Guayarna Irrigation Service reported that "four large
plantations included nearly 80 per cent of the land irrigated (Clark 1930, 362).
The irrigation project also included canals that diverted water to the hydroelec-
tric plants of the U.S.-owned Porto Rico Railway, Light and Power Company
(Clark 1930,359). While the irrigation project was under construction, the Exec-
utive Council approved a franchise for the municipality of Ponce to build a
$300,000 pier to be financed by the sale of municipal bonds (USDW Annual Re-
port 1912,35). Ponce is adjacent to Guayama and the site of one of Puerto Rico's
three most important ports. In 1915, a year after the irrigation system was com-
pleted, the Executive Council enacted an ordinance granting the municipality of
Guayama a franchise to operate an electrical distribution system (USDW Annual
Report 1915, 40). These plants provided electrical energy to the district, includ-
ing the centrales that processed the cane.

Modern roads linked Guayama to other key centers. According to government
officials, by 1910 Guayama could be "reached by excellent highways from San
Juan, Ponce and the eastern end of the Island" (Puerto Rico, Office of the Secre-
tary 1911, 97). Arroyo, the Guayama district's port, was rapidly developed and
had access to worldwide cable communication. The largest commercial firms and
consular offices were located in Arroyo. By 1914 an infrastructure was built that
included modern roads, irrigation systems, hydroelectric plants, port facilities,
and telegraph services—all financed and built by the colonial state. These utilities
were made readily available to absentee sugar corporations. This early pattern of
direct colonial state financing of infrastructure development, which was directly
related to significant denationalization of productive assets, is one of the perma-
nent features of capitalist development under colonial management.

Private Gain and Public Debt

The infrastructure development was a lucrative endeavor for U.S. corporations.
Road construction was an important source of earnings and income for U.S.
manufacturers of transportation vehicles, agricultural machinery, and construc-
tion materials. Table 4.2 demonstrates the increasing importance of capital
goods imports in Puerto Rico's merchandise trade with the United States. Manu-
factured iron and steel products accounted for over $2.6 million, or over 7 per-
cent of the total value of imports in 1916 (USDW Annual Report 1916,9).

By arranging for the sale of tax-exempt, interest-bearing bonds to finance road
and irrigation projects, the BIA and the colonial state were directly involved in



TABLE 4,2 Composition of Selected Merchandise Imports to Puerto Rico, 1901-1920

Class of Imports 190J

In
Thousands
of Dollars

Motor, Railway cars,
Other Vehicles and
Other Transportation
Equipment

Machinery and Supplies
used in Manufacturing

Machinery and Supplies
for Agriculture

Building Materials

71

519

— .

992

Percentage
Distribution

of Total
Imports

0,8

5.8

— .

11.1

1914

In
Thousands
of Dollars

538

2,302

762

4,868

Percentage
Distribution

of Total
Imports

1.5

6.3

2.1

13.4

1920

In
Thousands
of Dollars

2,372

6,828

3,577

9,443

Percentage
Distribution

ofTotal
Imports

2.5

7.1

3.7

9.8

1901-1920

Difference
in

Thousands
of Dollars

2,301

6,309

2,815

3,876

Percentage
Increase of

Value of
Imports

3,340

1,215

469

950

SOURCE: Adapted from Victor S. Clark, Porto Rico and Its Problems, 407.
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transferring capital from Puerto Rico to investors in the United States. Customs
receipts and internal revenue sources financed the purchase of machinery and
technology necessary for road and irrigation construction, as well as to repay the
bond-holders. These improvements disproportionately benefited the large sugar
corporations that relied on the irrigation systems to increase their crop yields and
on the roads to transport their product to port. In turn, the increase in produc-
tivity and reduction in delivery time to the market increased their profits, the
overwhelming majority of which were repatriated to the United States.

By 1917 the sale of bonds was routinely arranged in order to obtain quick and
large infusions of capital to finance public works projects. As early as 1911 the
total insular and municipal bond indebtedness for road construction and irriga-
tion projects was $5.3 million—an unusual level of debt considering that the
total receipts in that year were $6.8 million (USDW Annual Report 1911, 41,
304). Three years later, in 1914, the bonded indebtedness had increased to $5.9
million, of which fully 65 percent was attributable to irrigation bonds (calculated
from USDW Annual Report 1914,15). The colonial state's debt continued to in-
crease and by 1918 had doubled to $10.8 million (Clark 1930, 326). The pur-
chasers of insular government and municipal bonds realized lucrative earnings
on these bonds, which were marketed by the BIA and backed by the U.S. Treasury
Department (Mclntyre 1932, 299-300). The Brookings Institute reported that
the borrowing policy had "been definitely harmful. The chief result of the bor-
rowing has been a great waste of public revenue by diverting it to the payment of
interest, while the piling up of debt charges is almost certain to cause hardships
for the country during future periods of reduced prosperity" (Clark 1930, 304).

Years later Governor Theodore Roosevelt Jr. also criticized the colonial state's
deficit financing schemes. "Not only this, but large bond issues had been sold for
projects that were entirely out of keeping with a community as poor as Puerto
Rico" (Roosevelt 1970, 109). The colonial state had shackled the Puerto Rican
people with a substantial debt to finance an ambitious program of infrastructure
modernization. This public works program was essential to lure investors and to
create profitable investment climate for export oriented corporations. Yet, as I
will discuss below, the very corporations that benefited handsomely from the in-
frastructure related public works strenuously fought any changes in the tax
regime that increased their liability.

Although Puerto Rican taxpayers were shackled with ever growing public debt,
the colonial administrators were convinced that borrowing afforded the only
means by which to effect the transition to modern export agriculture. Treasury
Secretary Charles Hill reported, "The providing of additional revenue was im-
peratively necessary to enable the government to continue its present activities"
(USDW Annual Report 1916,261). The interior department used the borrowed
capital to finance the modernization of the country's archaic infrastructure with
the aim of more effectively exploiting Puerto Rico's natural resources. Presum-
ably both employment and commercial activity would increase and generate suf-
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ficient tax revenues which would be used to liquidate the public indebtedness.
But, by 1916, expenditures by the colonial administration had seriously out-
stripped revenues.

Governor Yager announced that "the only solution" to the revenue problem
was "to increase the tax on the property of the island which receives most of the
benefits of government, and whose owners are the most able to pay for this sup-
port." Yager informed the legislature that "an unusually large percentage of the
property of the island is owned by nonresidents." In an indirect reference to the
absentee corporations, he criticized "these absent owners," because "they con-
tribute practically nothing to the insular government which has done so much for
them. The increase in the value of their property is almost wholly due to the im-
provements furnished by, and the fostering care of, the insular government"
(USDW Annual Report 1917,261). Yager went on to report that the "present taxes
upon property in Porto Rico are very light compared with those of any other pro-
gressive country," especially the United States. In fact the tax burdens on the small
domestic sugar producers were disproportionately greater than those paid by the
large corporations. Almost a decade later Governor Ibwner reminded capitalists
that "taxes are exceedingly small as compared with taxes in the United States"
(USDW Annual Report 1924,5). The Brookings Institute report documented the
inequity of Puerto Rico's tax regime: "Puerto Rico's property tax . , . favors the
rich farmer. The small farmer earns less upon his investment than the large, and
his property taxes are a higher percentage of his income" (Clark 1930,190).

Public Franchises: Regulating Competition and Allocating Resources

Even though the financing and construction of roads, ports, and irrigation sys-
tems were arranged by the colonial state and the BIA, the communications and
rail transportation systems were owned and operated by private investors who
had been granted franchises by the Executive Council. Few domestic firms had
the capital, technological know-how, or management experience to compete with
U.S. corporations in these areas. Before concluding his tour of duty General
Davis emphasized that the state must become actively involved in infrastructure
development.

It Is of the utmost Importance for industrial development of the island that some
way should be quickly found by means of which public improvements can be un-
dertaken by foreign capital. Capitalists can not now invest under any satisfactory
conditions, for there is no authority in Puerto Rico that can confer corporate rights
and authority upon associated capital applied to the building of roads and the in-
stallation of manufactures. (USDW 1900b, 43)

Once the Foraker Act went into effect U.S. corporations immediately submit-
ted applications for franchises. Between 1900 and 1905, sixty-three Puerto Rican
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firms and ninety-two U.S. firms applied for franchises. During this early period
the single most frequent franchise request was for railroad construction permits;
twenty-four U.S. firms and twelve Puerto Rican companies applied for these
(Luque de Sanchez 1983,157). The Executive Council approved hundreds of ap-
plications for franchises: Water rights for irrigation, and electric power were the
most numerous. In 1917 the council enacted twenty-eight ordinances, seven of
which were for irrigation of sugar plantations and eight for water rights to gen-
erate electric power (USDW Annual Report 1917,459). Scores of U.S. firms were
granted franchises to build and operate railways and street cars, telephone and
telegraph systems, piers and docks, gas and hydroelectric plants.

The American Railroad Company was one of the earliest and most important
companies to obtain a franchise. In 1902 the company obtained rights to build
and operate a rail line between Ponce and Mayagtiez (USDS 1903,57). In 1903 it
constructed a line connecting Aguadilla with Ponce, and in the process "giving
great impulse to the sugar-cane industry" (Puerto Rico, Office of the Secretary
1911, 32). By 1905 the company had constructed additional rail lines that con-
nected the large sugar centrales operating on the northern and southern coasts
(USDS 1905,26). American Railroad soon dominated the railroad system, after it
took over the Porto Rico Railroad Company (Diffie and Diffie 1931,114), Amer-
ican Railroad maintained extremely close relations with the U.S. absentee sugar
corporations, which determined where the railroad company would install some
of its lines (Luque de Sanchez 1983,162). Many railroad companies were actually
subsidiaries of the sugar corporations, and by the 1920s these furnished 86 per-
cent of the railroad's freight (Clark 1930, 371). In 1913 the Fajardo Development
Company, one of the largest absentee sugar corporations, was granted a franchise
"to construct, maintain, and operate a railway" connecting the major towns in
northeast Puerto Rico (USDW Annual Report 1913, 77).

U.S. and Canadian firms dominated the electric utilities. The Porto Rico Light
and Power Company, a subsidiary of a Canadian firm, owned and operated the
electric power and distribution system and the only tramway in San Juan (Diffie
and Diffie 1931,110). This firm also owned and operated the hydroelectric power
plants that supplied energy to the sugarcane-growing section of Guayama (Clark
1930, 359). The communications system was overwhelmingly owned and oper-
ated by U.S. firms, some of them subsidiaries of large corporations. In 1913 a
franchise was granted to Porto Rico General Telephone, a subsidiary of the Inter-
national Telephone and Telegraph Corporation, to replace San Juan's antiquated
system and to install a local and long-distance telephone system (USDW Annual
Report 1913, 38). According to Governor Colton, this project was "one of the
most important franchises approved that year" (USDW Annual Report 1912,35).
In 1913 Porto Rial General Telephone was granted a new franchise that allowed
the company to connect all the towns on the eastern part of the island, which re-
duced receipts of the state telegraph service by 42 percent (USDW Annual Report
1913,266).
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Much of the communications, transportation, and energy infrastructure was
built primarily to service the needs of the rapidly expanding export industries in
tobacco, sugar, and fruits. In many instances the public service corporations op-
erated as appendages of the sugar corporations, which tended to use the bulk of
their services and generated the most fees. The BIA complained that no agency
was established with "the purpose of keeping track of operations under fran-
chises or of seeing that the obligation on the part of the grantees were rigidly
complied with" (USDS 1908, 36). Unregulated, these firms often provided unre-
liable and inefficient service to the general public, and some failed to comply with
the conditions of the franchises they were granted. In response to growing dis-
satisfaction with the poor service and excessive rates charged by public service
corporations, and concerned with possible tax evasion and noncompliance with
the franchise terms, the legislative assembly enacted a measure in 1908 to regu-
late these corporations. The attorney general was authorized to institute pro-
ceedings to enforce compliance with the orders of the Executive Council (USDW
Annual Report 1911,17). Two years later the council received an appropriation to
investigate the public service corporations.

Laws, Cops, and Jails

Although often overlooked, the subject of the coercive agencies of the colonial
state and their role in the process of Americanization is an important aspect of
Puerto Rico's colonial formation. The colonial state was managed by a group of
officials who believed in the moral superiority of their enterprise. They expected
the colonial subjects to understand the wisdom of their evangelical crusade of
Americanization. The colonizers expected Puerto Ricans to embrace the full
panoply of institutional and economic change they proposed. But if Puerto Ri-
cans resisted the colonizing mission, the colonial state was prepared to unleash its
monopoly of coercive force to impose compliance. Puerto Rico was undergoing
dramatic and unprecedented changes, which led to profound social disruptions
and political opposition. Independent loci of political power and influence that
could impede the colonial, enterprise had to be eliminated. As we saw, the mu-
nicipios, traditional seats of power for the political parties, were virtually stripped
of effective political power and control over resources, and rendered impotent to
challenge the dictates of the colonial state. Practically all positions of influence in
the judiciary, constabulary, and penal systems were delegated to U.S. citizens
from the metropole.

The coercive agencies of the colonial state were responsible for enforcing com-
pliance with many of the laws that comprised the Americanization process. The
insular police force apprehended violators of the law, protected private property,
broke up strikes, and stood ready to suppress insurrection. The office of attorney
general enforced local and federal laws, and prosecuted violators. An indepen-
dent judiciary consisting of the supreme court and district and municipal courts
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interpreted the law and issued sentences. The U.S. district court provided protec-
tion to U.S. and foreign nationals in Puerto Rico. The Puerto Rican regiment of
the U.S. army stood ready to suppress threats to the metropolitan power. This
was an impressive judicial and repressive arsenal patterned on the systems in
place in the United States, Naturally, all these agencies were extremely effective
means of socializing Puerto Ricans into accepting the legitimacy of the new colo-
nial power.

Americanizing Puerto Rico's Laws

Shortly after Puerto Rico's acquisition, Philip C. Hanna observed, "This island
not only needs American officials to administer law, but it sadly needs American
law to be administered." He lamented that "our American officers here are called
upon to administer a set of laws which made Spain a failure for four hundred
years " (quoted in Trias Monge 1980, 1:201). Harvard professor L. A. Lowell be-
lieved that Puerto Rico could not function under U.S. "political systems unless
she first becomes thoroughly familiar with our judicial conceptions" (Lowell,
1898). According to some analysts Puerto Rico's legal system "seriously ob-
structed the introduction of American ideas and methods" (Wilson 1905, 105).
According to William Willoughby, many of Puerto Rico's laws "were framed on
principles so contrary to American practice that the substitution of other laws for
them was extremely desirable" (Willoughby 1902,38), Congress wanted to trans-
form Puerto Rico's legal system quickly, and included in the Foraker Act a provi-
sion for a three-person commission to compile and revise the laws of Puerto
Rico. The committee operated independently of the colonial administration and
was instructed to present its findings directly to Congress. For R. L. Rowe, a
member of the commission, "The question presented itself of how far the Amer-
ican system could safely be introduced without undermining social order and
without introducing uncertainty and instability into public affairs" (Rowe 1904,
153,155). Within nine months the commission rendered its report but Congress,
possibly heeding Rowe's advice, took no action (Trias Monge 1991,95).

Governor Henry, however, signed a measure in 1901 that established an insu-
lar code commission that "shall report appropriate codes to the next legislature."
The recommendations of this second code commission set into motion the
transformation of Puerto Rico's legal system (USDS 1901, 77-78). Secretary
Willoughby was certain that with the new codes the legislature had enacted,
Puerto Rico "will now be able to continue her advancement under a system of
law closely in accord with American practice and principle" (Willoughby 1902,
38).

The Spanish penal code and laws of civil and criminal procedures "were re-
placed with exact copies of the California and Montana codes," which brought
the Puerto Rican "system into complete harmony with the criminal law of most
of the States of the Union" (Wilson 1905, 84; Graffam 1986, 115). The civil and



154 The Colonial State at Work

commercial codes were amended according to the Louisiana Civil Code (Graffam
1986, 115), Governor Allen went on to inspire potential investors: "Capitalists
can be assured of protection to their property and investments, guaranteed in the
form of government, in the tax laws, and in the reorganization of the courts, and
capital is pretty sure to take care of itself" (Wood, Taft, and Allen 1902, 366),

Spanish commercial law was revised to reflect U.S. concepts of corporate rights
and protection. In order to establish a favorable investment climate, the colonial
state passed generous corporate tax laws. According to Rowe, it was "a matter of
importance to the industrial future of the island that this branch of the civil law
[Spanish code of commerce) be made to harmonize with our American system"
and to bring "the existing law into harmony with modern industrial
needs"(Rowe 1904 163).

Americanization via the Courts: Two Judicial Worlds

By 1905 Puerto Rico had "a complete system of practice in the courts, similar in
its main features to that existing in the code states of the United States" (USDS
1905, 32). In his 1905 review of Puerto Rico's institutional transformation
Willoughby observed,

In no other regard have institutions of Porto Rico existing under Spanish rule un-
dergone so complete a change at the hands of the Americans as in respect to judicial
organization and procedure. The entire system of courts, the civil and criminal law
and judicial procedures have been wholly altered. Nothing remains of the system of
courts that was found when the American forces landed. The Spanish codes, politi-
cal, civil and criminal, have been abolished and in their place have been substituted
others following in all essential particulars the system of law and procedure found in
the American States. (Willoughby 1905,107)

Two court systems operated in Puerto Rico: a U.S. district and an insular court
system. The U. S. court had jurisdiction over cases that typically fell under the ju-
risdiction of the district and circuit courts in the United States. It thus operated
to protect the property and civil rights of U.S. citizens. The U.S. district court was
an important institution for socializing the population in the norms of the U.S.
legal system as well, Rowe observed that "as a distinctly American tribunal it has
done much to acquaint the native population, especially lawyers, with the proce-
dure of American courts" (Rowe 1904, 212). Governor Hunt similarly acknowl-
edged the centrality of the judicial system in the colonizing mission; "There is no
more ready or more practical method of Americanizing our new possessions
than by the enactment and enforcement of American laws, and the introduction
and practice of American jurisprudence" (USDS 1904,26). The U.S. district court
system was bitterly opposed by Puerto Rico's political leaders, who saw it as an
instrument of the metropolitan state to protect the interests of its citizens against
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claims brought by the colonial subjects. Proceedings before the court had to be
conducted in English,

The insular court system consisted of a supreme court, five district courts, and
twenty-four municipal courts with jurisdiction over the colonial subjects. The
chief justice and four associate judges of the supreme court were appointed by
the president. The rulings of this court could be appealed to the U.S. Supreme
Court. Each of Puerto Rico's district courts was composed of three judges, who
were appointed by the governor. The judges of the municipal court system were
elected by popular vote to serve for four years, but the governor retained the right
to dismiss the judges for just cause (Delgado Cintrdn 1988,186).

Policing the Colony

Laws have meaning for the state only if they achieve the intended effect, and they
are likely to be obeyed only if the authorities prescribe sanctions for noncompli-
ance and have the coercive capability to identify, apprehend, and punish those
who violate the edicts of the state. The attorney general was the principal officer
responsible for enforcing the new and old laws of Puerto Rico. In 1901 Governor
Allen observed, "On the whole this little island has been reasonably orderly and
law abiding under the control of the civil government" (USDW 1901, 83). Al-
though armed opposition to U.S. rule was virtually nonexistent, the colonial
regime nonetheless under took a "very strict and far reaching crusade" to disarm
the population (Verrill 1914, 147). As we have seen, the partidas sediciosas
(1898-1900) were the most sustained and violent challenges to public order but
were not directed against the military regime. Similarly, the Republican turbas
were urban mob outbursts aimed at the Federal Party and the Federacidn Libre
de Trabajadores, not the new colonizers.

During the first years of civilian colonial rule the insular and municipal police
forces maintained public order. Governor Hunt confidently proclaimed in 1904,
"Order prevails throughout the island. This is due principally to the efficiency of
the insular constabulary force" (USDS 1904, 27). His successor, Beekman
Winthrop, observed that "the success is still more remarkable, when it is consid-
ered that an island of 3,600 square miles with more than 1 million inhabitants,
which during Spanish times was guarded by over a thousand men in addition to
the regular force of municipal police, is now policed by this small body of 550 of-
ficers and men" (USDS 1905,33), The municipal police had been under the con-
trol of the mayors, who acted as police magistrates. However, U.S. officials
claimed that this system was inefficient and highly politicized; they viewed the
municipal police as instruments of "political oppression by mayors against per-
sons of opposite political faith" (USDW 1901,104). In 1901 the municipal police
were disbanded, the magistrate duties of the mayor were rescinded, and control
over all police matters was centralized in the governor's office. The strength of the
insular police force was increased from 420 to 739 men (USDW 1901, 83). The
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force was distributed among six military districts, and a school was established to
provide semimilltary training to sixty men, ten from each of the districts (USDS
1903,38). According to Governor Post, the insular police force was "semi military
in both organization and appearance. The discipline, drill and regulations of the
force are in many respects similar to those of the Army" (USDS 1908,39).

The police force had the authority to enforce laws and regulations at the mu-
nicipal and insular levels. According to the attorney general, the governor re-
quested and obtained sole authority to appoint the sixty-six municipal police
magistrates, "in order to absolutely remove these police magistrates from con-
nection with local politics" (USDW 1901, 140). Commissioner Rowe reported,
"Probably no other measure contributed as much toward allaying the feeling of
uneasiness of the propertied classes, who showed great fear lest American rule
might mean the dominance of the negro or the peon" (Rowe 1904,157). It is im-
portant to recall that the Republican Party, which controlled all the seats in the
House of Delegates, approved this legislation, which further undermined the
municipalities that were an important source of local patronage and political
power for the Federal Party-—the Republican Party's archenemy.

In 1903, the newly appointed insular police chief and former captain of the
Porto Rico Regiment, Terence Hamill, caEed for increasing the strength of the of-
fice by 250 men, including a ISO-man mounted unit (USDS 1903, 309). The fol-
lowing year, after the constabulary was strengthened, the last remaining munici-
pal police force was disbanded. In taking this action Governor Winthrop wrote,
"Now the police regulations and administration are uniform throughout the is-
land and the entire police force is the responsibility of the governor. We have re-
lied upon the Porto Rican insular police, which is well able to meet any situation
that may arise." (USDS 1904,27)

In March 1908 the Insular Police Service was established and placed under the
general supervision of a three-person Police Commission appointed by the gov-
ernor. The commission set regulations and examined applicants for the force. It
also reorganized the command structure and assigned the police force to patrol
the municipalities. The chief of police continued to be appointed by the governor
and was required to report directly to him (USDS 1908,25; Puerto Rico, Office of
the Secretary 1911, 78). Until the mid-1920s the insular police force numbered
about 700 officers and men, although the force was strengthened during the elec-
toral period from October to November.

The U.S. army had a garrison of twelve infantry companies and two batteries
of artillery stationed in Puerto Rico, which could be mobilized for this purpose.
In 1906 the Porto Rico Regiment had a strength of 548 enlisted Puerto Ricans,
and 31 officers, 5 of whom were "citizens of Porto Rico" (U.S. Department of
Commerce and Labor 1907, 37). One reason for the reduced military presence
was Puerto Rico's proximity to the new metropolitan power. The United States
could deploy troops in Puerto Rico much more quickly than Spain could have.
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The Police and Workers on Strike

It is instructive to briefly review the role of the insular police in suppressing labor
agitation and protecting the property of large landowners. As early as 1905 the
insular police were ordered to handle "a strike situation in the sugar districts."
William Lutz, acting chief of the insular police, reported,

The services rendered by the members of the force can only be estimated by the
enormous loss that would have been the consequence had the police not interfered
with the twenty or thirty discontent agitators, who preaching incendiarism, were
ready to sacrifice the sugar crop of the island. This again caused the appointing of 75
men for temporary duty, police protection withdrawn from other parts of the island
to send them to the sugarcane districts.(USDS 1905,144)

The Union Party supported legislation in 1910 that authorized the governor to
provide police assistance to the sugar plantations. Under the law landowners
were required to reimburse the insular treasury for the wages of police stationed
on their property (Quintero Rivera 1976,52). Landowners had a particular inter-
est in supporting the insular police force and contributed money in 1913 to
maintain the mounted constabulary when the legislature failed to appropriate
funds for the unit (USDW Annual Report 1914, 25). Governor Yager observed
that when the legislature abolished the unit it "proved to be a mistake, and this
mistake became evident during the strike and disorders among the workers in
the cane fields" (USDW Annual Report 1915,17).

The insular police were engaged in suppressing a number of major strikes. In
1915—1916 eighteen thousand workers brought twenty-four of the thirty-nine
largest plantations to a halt for three months (Fleagle 1917,114). The director of
labor observed that "the strike of agricultural workers from January to March 15,
1915 has been considered the most important in Puerto Rico since the American
occupation" (USDW Annual Report 1915, 424). These strikes were among the
most violent of the first two decades of colonial rule. "Fires occurred and other
kinds of damage were done all over the island during that period," and the "work
of the force was considerably increased during the past year by the strike of agri-
cultural workers which began in January" (USDW 1915 Annual Report, 425;
1916,18).

Governor Yager attributed the labor unrest to the "intervention of the labor ag-
itators, who were interested in having the strike spread and continued for a
longer period" (USDW Annual Report 1915, 36). According to the FLT, sugar
corporation officials, "with the full knowledge of the government of Puerto
Rico," sent dozens of armed men with the purpose of breaking the strike. The po-
lice were ruthless in suppressing the strikes. In the ensuing battles police and
strike breakers killed five workers in Vieques and another m Ponce; dozens were
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wounded, and over three hundred workers were arrested (Iglesias Pantin 1958,
188-189), Yager wrote extensively about this event in his annual report:

As soon as the outside agitators began to take part in the strike and to preach vio-
lence and lawlessness as a means for securing high wages and shorter hours of work,
fires were started in the cane fields at different parts of the island and great damage
was done to the properties of employers.... The government could not ignore the
appeals for protection against such acts of lawlessness and disorder, and in the at-
tempts made by the insular police to restore order and to prevent the wanton de-
struction of property clashes between the police and the strikers occurred, which un-
fortunately resulted in the killing of five or six strikers and the serious wounding of
two policemen. (USDW Annual Report 1915,36)

The American Federation of Labor, on the other hand, could not ignore the
police attacks on its Puerto Rican members. According to the FLT, Yager did not
resort to mediation nor arbitration to prevent the strike (Iglesias Pantin 1958,
200). The open hostility of the colonial administration left the FLT little option
but to seek the AFL's intervention on its behalf. Acting through its congressional
supporters, the AFL was successful in having Congress appoint an Industrial Re-
lations Commission to investigate the violence against the workers. The commis-
sion reported that the series of strikes "which began in January, 1915, was not
only justified but was in the interests of the progress of the island. The long
hours, low wages, and exploitation of laborers could not have been relieved ex-
cept by organized action" (quoted in Marcus 1919,19).

According to the commission, "Whatever the actions of the strikers may have
been, there cannot be any justifiable cause for the actions of the police and of the
municipal authorities," who "violated the individual rights of the strikers, often
times treating them with unforgivable brutality" (quoted in Santiago-Valles
1994). The commission also concluded that the insular police were primarily re-
sponsible for the violence and criticized the actions of the local police magistrates
(Mejias 1946,87). According to Santiago Iglesias Pantin the workers' legal right to
strike was effectively denied the moment the armed forces were placed at the ser-
vice of the sugar corporations {Iglesias Pantin 1958,189). Police brutality and re-
pression did not dissuade workers from further militant strikes. In February
1916, forty thousand agricultural workers went on strike in San Juan and all the
other major cities, and paralyzed the sugar industry (USDW Annual Report,
1916, 416). The governor reported that the purpose of the strikes "was to try to
secure for the workers in the fields higher wages and shorter hours as their fair
share of the extraordinary prosperity of the sugar industry." He went on to report
that "there were two or three regrettable clashes between the strikers and the po-
lice" (USDW Annual Report 1916,31). According to the director of the Bureau of
Labor, some wage increases were granted, "yet the increase granted was not in
proportion to the unprecedented price the employers were receiving for sugar,"
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and since sugar "was selling at a price never dreamed of by the employers, the
workers were fully justified in asking for an increase" (USDW Annual Report
1916,442).

The attorney general investigated the conflicts between the police and strikers
(USDW Annual Report 1916, 416 ), Representative Keating placed in the Con-
gressional Record an FLT report, including affidavits, which documented the po-
lice brutality and provided evidence of collusion between the colonial authorities
and the sugar corporations. The FLT reported that "the governor turned over to
the police the whole rural region" and disbanded public gatherings of ten or
more people, and that the Bureau of Labor "was helping the employers in break-
ing labor agreements" (Cong, Rec, 1916,8410-8412). The AFL failed to get Con-
gress to establish a commission to study the state of industrial relations in Puerto
Rico. An amendment to the proposed Jones Act to respect the rights of Puerto
Rican workers to form unions was introduced by Keating, but no action was
taken by Congress.

In 1917 the insular police were again called to action. Governor Yager re-
ported, "The work of the force was considerably increased by strikes among the
longshoremen, agricultural and other laborers which were widely scattered
throughout the island.... Public order was maintained" (USDW Annual Report
1917,19). However, of the seventy-eight strikes tabulated by the Bureau of Labor
in 1917, none matched in size and intensity those of the previous year (USDW
Annual Report 1917,552), After the United States entered World War I, and with
the redeployment of the Porto Rican Regiment for overseas service, colonial au-
thorities had to rely almost exclusively on the insular police force to maintain
public order. According to Governor Yager, "the removal of the Porto Rican regi-
ment from the island increases somewhat the responsibilities of the police." He
recommended augmenting the insular police force above its authorized strength
(USDW Annual Report 1917,20). The police were repeatedly used to protect the
property of U.S. firms. In 1922 Governor Reilly reported, "The only important
strikes during the year were among the employees of the American Tobacco Co.,
and the American Railroad Co. and the police rendered valuable services in the
protection of the property of these two companies, as well as of the lives of the
passengers who traveled upon the trains of the latter" (USDW Annual Report
1922,29).

Within three decades of U.S. colonial rule, expenditures by the coercive agen-
cies of the colonial state—the attorney general, the U.S. district court, the insular
courts, the insular police force, and the penal system—increased almost fivefold,
although as a percentage of total colonial state expenditures, the amount ex-
pended on these agencies declined steadily from 25.8 percent m 1900 to 12.7 per-
cent by 1929 (see table 4.3). During the period 1899-1930, Puerto Rico's popu-
lation grew from 953,243 to 1,543,913, an increase of 61.9 percent (calculated
from U.S. Bureau of the Census 1932, 123). The per capita expenditure on the
coercive agencies of the colonial state increased dramatically.



TABLE 4,3 Expenditures and Disbursements: Coercive Appartatus of the State

Year

1900
1905
1913
1917
1921
1925
1929

Attorney
General

11,614
30,829
68,460
36,800
71,248
94,483
86,240

Insular
Police

183,728
314,443
481,380
432,775
794,691
877,263
880,095

Insular Courts and
U.S. District Court

165,032
304,596
416,927
401,876
529,716
689,489
687,984

Penal
Institutions

92,845
142,430
197,063
199,711
250,741
329,931
347,236

Total for
Coercive

453,219
792,298

1,163,830
1,034,362
1,646,396
1,991,166
2,001,555

Percentage Total
Disbursements

25.8%
23.9%
27.4%
18.8%
14.3%
13.8%
12.7%

SOURCE: United States Department of State, First Annual Report of Porto Rico, 1900, 281-285. United States Department of State, Fifth
Annual Report of Porto Rico, 1905,104-105. United States Department of War,. Annual Reports of the Governor of Puerto Rico, 1913,1917,
1921,1925,1929, Report of the Auditor, Tables for disbursements.
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The Executive Council and Americanization

In any society, the arrival of a new colonizer fosters much anxiety and uncer-
tainty, as traditional relations of production and legal and political institutions
disintegrate. The arrival of an alien power that claims sovereignty is always trau-
matic, and historically has proven to be a wrenching and violent process. Puerto
Rico's change in sovereignty did not precipitate massive social uprising and
bloody confrontation between the colonizers and the indigenous peoples. But the
change in sovereignty was, nonetheless, traumatic. No doubt the economic and
political changes of the first two decades caused social instability, elite resistance,
and profound worker militancy. We can speculate that resistance might indeed
have been more strenuous and effective had the United States followed a less en-
ergetic campaign of Americanization

The magnitude of Puerto Rico's economic conversion threatened and ulti-
mately destroyed a people's way of life. It undermined and eventually eradicated
the sources of power and privilege of Puerto Rico's elites, but also elevated to
prominence political actors who subscribed to the colonial enterprise. Through-
out the first three decades of colonialism U.S. officials gained the support of the
colonized to effect the new institutional order. Domestic capitalist and profes-
sional sectors who stood to gain under the new economic order worked closely
with the colonial authorities. These sectors envisioned a new social order in
which they would assume the perquisites of titular authority, as well as newfound
social standing and material well-being. In a society wracked by unemployment,
hunger, and disease, those fortunate enough to be employed by the colonial
regime had a privileged status. Their presence in the colonial bureaucracy further
served to legitimize metropolitan rule. Because of their involvement in the colo-
nial bureaucracy, Puerto Ricans were portrayed by the colonial authorities as
having consented to their own subordination.

Note

1. Unemployment rates reached approximately 30 percent in 1926, but the colonial
government continued to rely on convict labor. In a manifesto appearing in the March 15,
1929, issue of La Prensa, the FIT condemned this practice, calling for the "absolute sup-
pression of convict labor in all public works" (quoted in Cuesta [1.929] 1975,170).



Resistance and Accommodation

We swear loyalty to the flag of the United States and to American ideals, looking toward
the prestige of Porto Rico as a member of the Federal Union, as this will reflect the great-
ness of the nation of which we desire to be a part,

—Puerto Rlcaii Republican Parly Constitution, I89S

Few, very few, are the Americans living in Puerto Rico who sympathize with the people of
our country, believing themselves superior to us.

—La Democracia, 1S99

Political Realignments and the New Colonizers

U. S. colonial officials demonstrated an unwavering resolve to impose their polit-
ical values and cultural standards on Puerto Rico. But these officials were
strangers to Puerto Rico and generally chose not to develop an understanding of
the country whose people they ruled. Their task was to devise and implement
colonial policies while minimizing opposition to Americanization. Colonial offi-
cials revealed their imperial attitude by derogating Puerto Ricans as incapable of
conducting the business of government. These same officials extolled the capa-
bilities of the Euro-American males they appointed, depicted them as rational,
unbiased, selfless civil servants who wanted to elevate the material and spiritual
well-being of their colonial wards. Not surprisingly, colonial rule was based on
minimal consultation with the subject population. For these officials, Puerto
Rico's political leaders were a necessary annoyance whose influence in the bust-
ness of governing the colony had to be minimized.

Puerto Rican reaction to colonial rule was an intricate interplay of accommo-
dation and resistance. Some Puerto Ricans cooperated willingly with the new col-
onizers, whereas others challenged them. By 1917 three organizations repre-
sented the country's diverse economic and political interests; the Union
Puertorriquefia, the Republican Party, and the Socialist Party. These political par-
ties represented distinct material and social forces, and were at times openly hos-
tile to each other. Colonial rule and capitalist development resulted in differential

5
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rewards for Puerto Rico's competing elites. Given the political fragmentation,
broad-based opposition to colonial rule did not emerge, and effective resistance
to Americanizing Puerto Rico's institutions was minimal.

Profound divisions among Puerto Rico's political parties notwithstanding, the
Federal Party (1899 to 1904) and its successor, the Union Puertorriquena, were
the dominant electoral forces and indefatigable champions of autonomy. Their
intransigence and resourcefulness in pursuit of their goals complicated the task
of the colonial governors. As a consequence officials were compelled to continu-
ally devise measures to derail the political influence of the Federal Party.

Local Alliances and the Americanizing Mission

Governor Allen reported in 1900, "There is no great difference between them [the
Republicans and Federals] as far as appears in their platforms." But Allen also re-
ported, "There can be no denying the fact that while the Republican party accepts
the American control of the island in good faith, and gives a hearty support to the
Administrations, the same can not be candidly said of their political opponents"
(USDS 1901,45). On the eve of Puerto Rico's acquisition by the United States the
coffee hacendados and commercial elite were the dominant political and eco-
nomic force. During the early period of U.S. rule this sector was the principal
force in the Federal Party. In general, the Federals represented sectors that were
apprehensive of the political and economic changes wrought by the new colo-
nizer. However, the hacendados, who claimed to represent national aspirations
for autonomous economic and political development, exercised a tenuous lead-
ership. Urban artisans and laborers, the emerging rural and industrial proletariat,
professionals, and many tobacco and sugar growers, refused to accept the Federal
American Party as their representative.

The Republicans represented those sectors that stood to gain from permanent
annexation. After 1899 the Republicans attracted disenfranchised workers who
saw in the Federal Party a continuation of the paternalism and elitism of the pe-
riod of Spanish rule. The Republican Party declared its fidelity to the new colo-
nizers and patiently and effectively worked under colonial tutelage in the hope of
eroding the influence of the Federal Party. In 1899 it announced its "sincere loy-
alty to the American iag and American ideals," and pledged "to strive to become
worthy of the great nation of which we now are a part" (Bothwell Gonzalez 1979,
1:260). Party leader Jose" Celso Barbosa was an aggressive proponent of the colo-
nizing mission. Barbosa declared that the Republican Party "defended the Amer-
icanization of the island because we wish that our future government be
grounded in the same democratic institutions in which the great Republic was
founded and that our country assimilate all that has made the American people
great and powerful" (quoted in Melendez 1988, 41). He was convinced that
"Americanization is not incompatible with Puerto Rican patriotism" (Barbosa
1939, 33, 37).
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In contrast, the Federal Party fought strenuously for self-rule and autonomy in
the hope of retaining its predominant political position and of protecting the eco-
nomic base of the hacendados. The party leadership waged an aggressive campaign
to discredit the governor-generals, U.S. officials and the BIA considered the Feder-
als an impediment to Americanization, and they endeavored to relegate the party
to an inconsequential role. For two decades colonial authorities tried, but they were
unable to do so-until the death of Munoz Rivera. The leadership of the Federal
Party had cultivated a combative and independent political culture during their
years of resistance against Spanish colonial rule. Given this history of dogged pur-
suit of autonomy, the Federal Party was convinced that it would persevere against
the new colonizer. They wanted to resurrect the political autonomy and economic
self-determination they had wrested from the Spanish. The Federal Party believed
that under an autonomous regime it could once again exercise control over the tra-
jectory of economic growth. The open hostility the Federals confronted, when
combined with their lack of experience in navigating the intricate corridors of
power in Washington, made the party's task of achieving self-rule daunting. But
the party persisted in its campaign to impede the process of Americanization and
fought to define and control this process of colonial transformation.

Uncertainty as to the impact of the change in sovereignty on their economic
fortunes deepened the existing cleavages in Puerto Rico's political leadership. For
their part, the colonizers fomented divisions among the leaders and sought to
dampen the influence of the Federals by appointing Republicans to key govern-
ment posts. The Republicans were given a role in colonial administration that
was not commensurate with their electoral strength. Colonial officials were de-
termined to promote local political leaders who would assist them in carrying
out the Americanization process. The governors repeatedly sought to discredit
the Federal Party by accusing it of sacrificing Puerto Rico's economic and social
development in the pursuit of the narrow self-interest of the hacendados. Invari-
ably, the party was portrayed as Munoz Rivera's personal clique.

The period from 1900 to 1917 was marked by confrontations and bitter clashes
between the colonial authorities and members of Puerto Rico's political leader-
ship who wanted to reform the colonial regime, between these members and oth-
ers who ardently supported colonial tutelage, and between capital and workers
who, with increasing militancy and organizational skill, struck major centers of
production. Temporary alliances among the parties, ideological clashes within
party organizations, defections, and the establishment of new political forces, all
came into play during the volatile period before the passage of the Jones Act.

The Federal Party: Resisting the Colonial Imprint

The first two years of colonial administration under the Foraker Act were ar-
guably among the most significant in Puerto Rico's history as a U.S. possession.
Governors William Hunt and Charles Allen enacted key institutional changes
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that were designed to accelerate Puerto Rico's economic and political absorption
into the United States. At the first legislative session the governor signed into law
a new tax regime and system of mass public education. In the second session the
system of municipal government was reorganized and a new code of law was en-
acted (Willoughby 1902, 37), U.S. officials, who saw Puerto Rican society as
Byzantine and imbued with a culture that was antithetical to modernity, justified
their experiments in social and political engineering as necessary to elevate
Puerto Ricans to the efficient and dispassionate standards of Anglo-Saxon ratio-
nality. William Willoughby saw this period as "the beginning of the real work of
endowing Porto Rico with institutions and laws conforming to Anglo-Saxon
ideals" (Willoughby 1902,42).

As far as the colonizers were concerned, uncritical acceptance of their dictates
and ready acquiescence were indicators of responsible "native" leadership. Sub-
missive colonial subjects were portrayed as patriotic and reasonable, whereas
Puerto Ricans who resisted absorption were practically labeled dyspeptic icono-
clasts, self-absorbed, caught up in a socially dysfunctional pursuit of personal
ambition. In these paternalistic and self-serving categories Puerto Rico's domi-
nant political forces, the Federal and Republican Parties, were situated by the
colonial governors. During its brief existence, from 1899 to 1904, the Federal
Party emerged as unquestionably the most obdurate political impediment the
colonizers confronted. Yet the Federal Party failed to understand the depth of
U.S. resolve not to amend the Foraker Act.

The Federal Party was the dominant political party. In the only elections held
under the Autonomous Charter, the Liberal Party—the Federal Party's predeces-
sor—obtained 85,627 votes, while the Orthodox Party mustered only 18,068
(Todd 1953,135). The Federals also vanquished the opposition Republican Party
in the 1899 municipal elections, gaining control of forty-four of the sixty-six mu-
nicipios (Silvestrini and Luque de Sanchez 1990,405). In various forums Mufioz
Rivera claimed that he "spoke with authority and according to instructions" from
those who sent him, as the "representative of a larger part of the people" of
Puerto Rico (Munoz Rivera 1899, 1285). The Federal Party aspired for a novel
form of colonialism. It called on the United States to grant the country territorial
status with all the rights of a state of the Union, "except that of sending Senators
and Representatives to Congress, where we will have, as other Territories do, a
delegate with voice but no voting power." The Federals believed that racism was
the motivating factor for U.S. refusal to grant Puerto Rico a territorial form of
government, which was a condition for statehood. In their newspaper the Feder-
als quipped, "The American people are resistant to the idea that the newly ac-
quired countries, which they judge not only as being of different racial composi-
tion, but as inferior to them, might influence with their votes national issues" (La,
Dem.0cra.cia, quoted in Velez Aquino 1968,61-62). Resident Commissioner Lar-
rinaga complained that "Congress has been very unjust to us, while on the other
hand we have been charged with every indignity that a people is capable of."
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Larrinaga wondered why there was "such persistent desire to represent the natives
before the American people as unworthy of any rights or of any help." He asked
what justified "depicting our people as morally inferior, and unworthy of any
rights or any support" (Larrinaga 1907, 161).

The centralization of powers in the executive departments posed a real threat
to the Federal Party's aspirations. Under the Foraker Act the Federal Party could
be assured only of representation in the elected House of Delegates, a legislative
body lacking any policymaking powers. By design Congress had marginalized the
House, the only forum for popular representation, effectively excluding it from
the policy process. According to William Willoughby, "It was the intention of
Congress to take . . . conduct of the administrative departments from under the
control of the legislative assembly and vest it in the hands of the departmental
heads acting either individually or collectively through the executive council"
(Willoughby 1905,103).

The metropolitan state was convinced of "the necessity for exercising a consid-
erable degree of control for some years to come" (Willoughby 1902, 35). All key
administrative positions were appointive, and officials were accountable to either
the central government or the colonial governor. Indeed, the decision to "con-
centrate power and responsibility, where ever possible, in single officials rather
than in boards" was "one of the most important features of the administrative or-
ganization" recommended by the Porto Rico Code Commission (American
Academy 1902,162).

The meaning of this approach was obvious: In the new colonial regime Puerto
Ricans would serve only at the pleasure of the colonizers and be accountable only
to them. At this stage of the colonial enterprise Puerto Rican input was confined
almost exclusively to serving as assistants to key administrators, as advisers, and
as delegates to the lower house. In addition to being trained in the ways of colo-
nial administration, these appointees sensitized the U.S. officials to the customs
and characteristics of the society they were transforming. Governor William
Hunt had cited this way of using Puerto Ricans as one of his achievements: "In
the several government departments the President's appointees are assisted by ex-
perienced natives, it being a policy that great regard be had for Porto Rican insti-
tutions, native religious ideas and native freedom" (Hunt 1901,1171). Puerto Ri-
cans were relegated to a residual and supportive role.

Governor Hunt took office fully expecting that the Federal Party would chal-
lenge his authority. He was not disappointed. Once the civilian regime was in-
stalled the Federal Party immediately moved to have Congress rescind the most
obnoxious provisions of the Foraker Act. The Federals orchestrated a campaign
of noncooperation, public criticism, and protest designed to complicate the task
of colonial management and undermine the Americanization process. According
to R. L. Rowe, "they showed an unwillingness to cooperate with the American of-
ficials unless assured of a large share of the available offices" (Rowe 1902,28). In
their reports Governor Charles Allen and his successor, William Hunt, portrayed
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the Federal Party as a troublesome impediment. Hunt reported that "the Federal
party has never been in accord with any American government, military or civil,
since General Henry came to the island in 1898." He claimed that "the Federal
press has always been vituperative in its attacks upon the policies, acts and the of-
ficials of the American administration" (USDS 1903,9-10).

Governor Allen blamed Luis Muftoz Rivera and the machinations of the Span-
ish resident hacendados, who were determined to retain their privileges, for the
problems that he encountered (Gannon 1978,317; USDS 1904,10-11). Allen re-
ported that "the Federal party is so subservient to a leader who is malcontent that
it has followed him to a large extent in his policy of obstruction, and . . . has per-
sistently opposed the American policy toward the island" (USDS 1901,48). Hunt
believed that opposition to his rule demonstrated Puerto Ricans' political imma-
turity and intense partisanship: "Every native citizen of Porto Rico is an enthusi-
astic devotee of one or the other political party." The lack of "tolerance towards
an opponent" was, according to Hunt, a feature of the Spanish cultural heritage
that would be "dimmed" as Puerto Rico drew "closer to the United States proper"
(Hunt 1901,1171).

The colonizers were determined that the colonizing mission would proceed
with or without the cooperation of the Federal Party. From the outset of his ad-
ministration Allen sought to neutralize the Federals. He systematically displaced
party adherents from administrative positions and assigned Republican Party of-
ficials to key positions (Negrdn Portillo 1981b, 33). One of his first acts was to
appoint two Republicans, two Federals, and an independent delegate to the Exec-
utive Council, in order to demonstrate "the purposes of the government to keep
aloof from local party politics" (Hunt 1901,1170).

The five Puerto Rican council members were instructed to draw up an elec-
toral districting plan for the November 6, 1900, general elections. The Executive
Council endorsed a plan designed by the independent Puerto Rican council
member, but which was rejected by the Federal Party delegates because the plan
gerrymandered the party out of the important district of Aguadilla, where they
enjoyed an electoral majority (USDS 1901,90; Wilson 1905,90). Governor Allen,
nonetheless, approved the plan (Berbusse 1966,175-176; Rowe 1904, 252-253).
In a move apparently calculated to create the colonial regime's first political cri-
sis, the Federal Party instructed its delegates to resign from the Executive Coun-
cil. Munoz Rivera cabled President Roosevelt that the Federals were duty bound
"to protest against the present administration in this island so long as we are un-
justly treated" (quoted in Berbusse 1966, 176). The resignations were accepted
and the Federals were replaced by Republicans, Rather than provoking a crisis,
the resignations had, according to Allen, a salutary effect; he noted that "the va-
cancies thus created were not filled for two months, and matters moved on in the
council with much more harmony" (Allen 1902, 165). Elihu Root congratulated
Allen "on getting rid of your legislature without any explosion," and also allotted
$10,000 for the militia of Puerto Rico (Jessup 1938,1:377).
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Nonetheless, the Federal Party's disruptive tactics were complicating Allen's
task. Allen reported: "These obstructionists have also grown more virulent in
their newspaper attacks on the members of the executive government, and have
extended the field of their operations to New York and other cities of the United
States" (USDS 1901,49). He wrote Secretary Root that the Spanish planters were
behind the activities of the Federal Party and accused Mufloz Rivera of being "in-
tensely anti-American" (Quoted in Gannon 1978, 316) Apparently stung by the
Federals' publicity campaign in the United States, Allen asked that the Republi-
can National Committee finance a newspaper in Puerto Rico opposing the Fed-
erals (Gannon 1978,317).

Just days before the November 1900 election, the Federal Party unexpectedly
withdrew its candidates from the ballot. They did so claiming a "lack of protec-
tion for our right to vote and the manifest partiality of the council in favor of the
Republican Party" (USDS 1901,47). The elections were marked by a wave of po-
litically motivated violence. Urban poor and landless peasants were prominently
engaged in these sporadic outbreaks (Negron Portillo 1990, 81; Santiago-Valles
1994, 99ff). These attacks, or turbas, were primarily aimed at the Federal Party
leadership and resulted in the destruction of the party newspaper offices. The
Federals were convinced that the mob violence had been tacitly endorsed by the
government (Negron Portillo 198lb, 36; Pagln 1972,1:75-76). Hunt overlooked
the attacks against the Federals and refused to order the insular police to protect
them from attack (Berbusse 1966,177; Iglesias Pantin 1958, 188). The refusal of
the colonial authorities to provide adequate protection explains in part the Fed-
eral Party's decision to withdraw (Negron Portillo 1990; Quintero Rivera 1977,
39). The Republicans campaigned for change in leadership and warned that a
vote for the Federal Party was a vote in favor of preserving el regimen antiguo,
"the perpetuation of Spanish traditions." The Republicans claimed that until
they came to power "democratic rule could not prevail in Porto Rico" (Rowe
1904,250)

As the dominant political force, the Federals hoped to discredit the electoral
process and demonstrate that without their cooperation Puerto Rico was un-
governable. But the elections proceeded on schedule. In a remarkable display of
Federal Party discipline only 58,515 of the 123,140 eligible voters went to the
polls. Of these voters only 148 cast their ballots for the Federal Party candidates
(Butler 1903,186; Rowe 1902,360). The decision to boycott the elections was dis-
astrous for the Federal Party. The Republicans gained absolute control of the
House of Delegates and elected their candidate for resident commissioner. The
Federals had made a grievous political error, and Governor Allen decided that the
party was "to be treated as politically non-existent." Rowe reported that this was
further "indication of the inability of the native population to manage its own af-
fairs" (Rowe 1902, 30).

The Federals wanted to extract concessions by adopting a strategy of noraco-
operation and obstruction. However, it was an anachronistic strategy. In 1900 the
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Federals faced an industrialized and expansionist nation-state that was deter-
mined to consolidate its hegemony over the Caribbean. This was a radically dif-
ferent geopolitical situation from that of just three years earlier. The Federal
Party's predecessors, the Liberals, had extracted concessions at the turn of the
century from an economically backward nation that was being drained by the
Cuban insurrection. Fearful of U.S. designs on its colonies, Spain sought to hang
on to the last vestiges of its colonial empire by enacting measures to appease the
autonomous forces in Puerto Rico, while it continued to battle the Cuban revo-
lutionaries. Against the United States, the Federal Party waged a futile campaign
to influence the course of capitalist development. In an ironic twist of history the
Federals, who had fought. Spanish reaction and promoted modernity, were now
portrayed as advocates for the status quo of social hierarchy, and opposed to lib-
eralism and economic development.

The Early Republicans;
Local Agents of Americanization

The promise of a new era of modern enterprise and progressive political and so-
cial institutions resonated with the educated professional sector that exercised
leadership of the Republican Party (Quintero Rivera 1977, 57-58). Despite the
partiality shown the Republicans by the colonial authorities, they were no match
for the Federal Party. The Federals' decision to withdraw from government at the
critical moment when fundamental legislation was to be drafted could not have
been timed more perfectly for the Republicans and the colonial authorities. The
Executive Council and House of Delegates had a very active legislative agenda,
since the Foraker Act "made almost no provision regarding the fundamental laws
that should regulate Porto Rican affairs" (Willoughby 1902, 35).

Although the Republicans realized that Congress would oppose Puerto Rico's
entry into the Union for years to come, they were convinced that statehood was a
historical certainty. They accepted the notion that Puerto Ricans were neither po-
litically nor culturally prepared for statehood, and proclaimed that "American-
ization" was necessary to prepare Puerto Rico for incorporation into the Union.
With the support of the Republicans the Executive Council set up a new internal
revenue system, reformed the municipal government, and revised the election
laws. These measures were not only important components of the Americaniza-
tion process, but diminished the economic base, patronage power, and electoral
strength of the Federal Party. The Republican assisted the colonial authorities in
disseminating a new ideological construct that legitimized the superiority of U.S.
society and its institutions.

Between December 1900 and February 1902 the Executive Council introduced
scores of measures that were approved by the Republican-controlled House. Col-
lectively these laws radically reorganized the public administration, which had
been the source of patronage and influence for the Federal Party. With key Re-
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publican leaders In the Executive Council, the party influenced the council to
enact measures favorable to its electoral fortunes. Naturally, the Republicans had
their adherents appointed to posts in the colonial bureaucracy and also blocked
the hiring of Federal Party members. The task of transforming Puerto Rico's in-
stitutions was made considerably easier by the xenophile behavior of the Repub-
lican Party and the voluntary removal of the Federal Party from the legislature.
Commissioner Rowe observed that the Federal Party's decision to withdraw from
participation in the colonial regime was "a real advantage" to U.S. colonial offi-
cials who were assigned "the work of bringing the institutions of the island into
closer harmony with the American system." According to Rowe these officials
needed "the unqualified support, of a party whose faith in American institutions
was born of an unquestioned faith in the principles of our government" (Rowe
1904,254-255).

Rowe observed that "The Republican leaders... brought to the new govern-
ment a free and open acceptance of everything distinctly American, and a readi-
ness to aid the American officials in the great work of civic organization" (Rowe
1902 358). He reported with obvious satisfaction that "the Republican party ac-
cepts the American control of the island in good faith, and gives a hearty support
to the Administration." He went on to write, "The Republican party is firmly in
favor of American methods, and renders an honest and intelligent support to the
Administration and its policies" (USDS 1901, 45, 49). Governor Allen was
dernonstrably friendly toward the Republican Party and its leadership (Todd
1943,17).

The party leadership publicly accepted the notion of Anglo-Saxon superiority
inherent in the doctrine of Manifest Destiny. Its newspaper, El Fats, editorialized,
"The American people, having arrived to the fullness of their development, fulfill
the historic law of all great peoples, and carry to other peoples and other lands,
the influence of their civilization and the authority of their genius" (quoted in
Velez Aquino 1968,68), The Republicans expressed a fervent devotion to the col-
onizing mission of the United States. Party boss Barbosa described the Republi-
cans as having become "auxiliary to the American government in Puerto Rico,
and defended its actions insofar as it felt the intention was to transform the po-
litical and social conditions of the country" (Barbosa 1939, 59). In 1910 Barbosa
testified before the House Committee on Insular Affairs, "Our party has stood by
the side of the administration in order to Americanize the Island, and we mean
by Americanizing to teach our people the spirit of the American people, so that
the natives could understand the laws which have been enacted in the United
States and to endorse the American policy in Puerto Rico" (quoted in Trias
Monge 1980, 2:30).

The Republicans wanted to rescind laws that impeded foreign investments. In
1902 they proposed legislation to raise the limit on corporate landholdings to five
thousand acres, to eliminate fees on franchises granted by the Executive Council,
to set up a Bureau of Information in New York to promote investments and com-
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merce, and to simplify existing legislation that "affected in a direct way the devel-
opment of wealth"; at the same time they endorsed the continued development
of "American civil institutions throughout the entire island" (quoted in Bothwell
Gonzalez 1979,2:275,281). According to Barbosa, "The process of Americaniza-
tion marches on victoriously, and signifies democracy and liberty. The process of
antiamericanization is a useless effort to revive that which has no future" (quoted
in Bothwell Gonzalez 1979, 2:221). The Republicans believed that U.S. men of
business would spread democratic values and that the United States as a vital for-
eign economic presence was essential to the Americanization process.

Republicans devised legislation that eviscerated the Federal Party's monopoly
of patronage positions and that eroded their political influence. Unwittingly the
Federal Party had deprived itself of even a symbolic forum from which to chal-
lenge the dictates of the Executive Council. Once having chosen self-imposed po-
litical exile, the Federal Party could not halt the tide of legislation promoting
Puerto Rico's economic and political absorption into the United States.

Fine-Tuning the Colonial Regime:
Financing Subordination

A new tax code was needed to generate revenues for public education, infra-
structure development, sanitation, the insular police force, and salaries of gov-
ernment employees. For this task Elihu Root appointed J. D. Hollander, associate
professor of finance at Johns Hopkins University. In his letter to university presi-
dent Gilman requesting Hollander's services, Root wrote, "The system which was
in force at the time of American occupation was so peculiar to the Spanish meth-
ods of administration, so inapplicable to the new conditions under which the
people of the island are to live and to the ideas which we entertain for promoting
their welfare, that a practically new system must be adopted" (Quoted in Jessup
1938,1:378),

Hollander, who was appointed treasurer by Governor Allen, was the engineer
of the tax code of 1901. The Foraker Act centralized financial administration ex-
clusively in the office of the treasury and the auditor. The treasurer was also given
responsibility for overseeing the financial affairs of the municipalities. Thus Hol-
lander "was put in a position where he could exercise a direct influence in having
the plans which he deemed desirable adopted" (Willoughby 1902, 36). Hollan-
der's influence over financial affairs was further increased when he was appointed
chairperson of the finance committee of the Executive Council (Adams 190la,
447). Moreover, Hollander reorganized the Treasury Department and hired
scores of former commissioned military officers and engineers to work as tax as-
sessors (Gannon 1978, 330).

According to Secretary Willoughby, after the Hollander Bill was approved "the
system of taxes in force under the Spanish regime was completely done away
with" (Willoughby 1905, 115). Hollander's revenue act was based on those of
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states of the Union; it included a property tax, excise taxes, and inheritance tax
and imposed a more effective tax collection and enforcement system (USDS
1901,170). Land valued at less than $100, as well as the tools, crops, and products
of farmers and planters, were exempted from taxation. This exemption applied to
individuals "growing crops and products actually owned by the producer and still
in his hands" (Rowe 1904,192). Since landowners were not the direct producers
but relied on hired labor, the holdings of hacendados and sugar and tobacco cor-
porations, as well as all medium-sized farms and plantations, were subject to the
new tax. The measure was passed unanimously by the Executive Council; only
one House delegate cast a dissenting vote (Adams 1901a, 56).

Governor Allen reported that the measure "aroused great apprehension among
the property owners" (Allen 1902, 173). Actually the "Hollander Bill" raised a
storm of protest and met with intense hostility (see Adams 1901b). Hollander ar-
gued that the previous system had been skewed in favor of Spanish merchants.
He claimed that Spaniards controlled virtually all the financial and commercial
interests and had been assessed very low rates and did not pay a fair tax. In con-
trast, Puerto Rican-owned retail and manufacturing activities had been highly
taxed (Hollander 1901,556).

The Federals vehemently attacked the new tax code and were convinced the
measure was another attempt by the Executive Council and the Republican legis-
lators to further erode the economic base of the landowners. According to the
Federal Party, "few are the farmers that can resist the Hollander Bill. The major-
ity will have to turn over their properties to the American trusts now that they are
organizing to buy up Puerto Rico" (quoted in Negron Portillo 198 lb, 40-41). The
Federal Party newspaper, La Democratic labeled the measure "The Death War-
rant Bill, The New Hurricane," and called the House of Delegates the Chamber of
Slaves, "in which a few Puerto Ricans ... lent themselves to work ... the chains
that will suppress the unfortunate people" (quoted in Vfiez Aquino 1968,62). In
an editorial, La Democracia warned that if the tax code devised by Hollander, "an
ardent advocate of Americanization," was approved, "within a five year period
most of the farms will have passed from the hands of Puerto Ricans to the hands
of continentals. They will be the absolute owners of the country" (Quoted in
Luque de Sinchez 1980,148).

After the Hollander bill was passed Puerto Rico's largest property owners
agreed to send a delegation to Washington to petition Congress to rescind the
measure (Adams 1901a, 56). Governor Allen dismissed the opposition to the
Hollander Bill as "inspired by characteristic and real apprehension of the people
to any radical economic change" (Hunt 1901, 1172). In a personal communica-
tion to Root, Allen reported that the protest was "represented largely by
Spaniards doing business in Porto Rico, against our beneficent and patriotic tax
levy. This protest represents federals generally" (Gannon 1978, 332).

In fact the Federals were completely justified in their apprehensions. Since ab-
sentee sugar corporations had not made significant investments when the law
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was enacted, the burden of the property taxes fell on domestic landowners. While
the property tax was presented as an equitable measure, its deleterious effects on
domestic plantation owners and middle-sized farmers were pronounced. The
timing and consequences of the law, which increased the indebtedness of lands
already mortgaged, compelled many farmers to sell a portion of their holdings to
meet the new tax liability. The effect of the law was to release agricultural land
from local control and make it available for purchase by corporations waiting to
invest in sugar production. The legislative assembly also drafted a general corpo-
ration law modeled after that of New Jersey, which was designed to stimulate the
investment of capital under the corporate form of management (Willoughby
1902,41). Under this legislation, corporate profits were not taxed, since the com-
panies were "treated substantially as unincorporated concerns" and were "as-
sessed by the treasurer upon the actual market value of their capital invested in
Porto Rico" (Wood, Taft, and Allen 1902, 345),

Governor Allen's communications to the War Department left no doubt as to
his administration's intention of promoting the sugar industry (Gannon 1978,
328). Allen, who felt, that Puerto Ricans had failed to exploit this potential, threat-
ened that he would "tax a little life into them. Every Portorican has a right to de-
mand that every acre of rich sugar land should be developed, and I'd tax it until
they had to put up or shut up" (quoted in Berbusse 1966, 174). Allen reported
that what Puerto Rico needed were "men with capital, energy and enterprise to
develop its latent industries and to reclaim its sugar estates" (USDS 1901,75). He
informed potential U.S. investors that agriculture provided "the best employ-
ment for American energy and American capital." But he cautioned:

The peculiarities of the people and the distinct individuality of the island will for
some time be a decided disadvantage, but with the introduction of American ma-
chinery and improvements, great changes will be effected, and with the thrift and in-
dustry which follows the Anglo-Saxon, in time this very individuality will disappear,
and American capital, energy and intelligence will find a wide and favorable field for
their successful exercise. (Wood, Taft, and Allen 1902,309)

Usurping Local Political Control

Under the Autonomous Charter of 1897, the municipalities were granted sub-
stantial autonomy from the governor-general. The U.S. military governors had
done little to reform the Spanish system of municipal government. The Executive
Council set as one of its first tasks to radically alter the organization of local gov-
ernment and to restrict the powers of the elected mayors and municipal councils.
Ironically, the council was opposed to the Spanish munidpio system for "entrust-
ing of both legislative and executive powers to the same set of individuals"
(Willoughby 1902, 38). This is precisely the arrangement Congress had devised
for the Executive Council and which Muftoz Rivera condemned, for it "unites or
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merges these two branches of government, the executive and the legislative, into
a single power" (Mufioz Rivera 1911,189). Under the Spanish system the mayors,
or alcaldes, had substantial administrative powers. Major Glassford, an officer in
the occupation army, reported to General Davis that the each alcalde was a "sort
of captain general,"

He was the commander of the town police and the fire department, its police Judge,
controlled the passport system within his district, and could call upon the civil guard
in case of need; he was likewise responsible for the collection of municipal and state
taxes, the disbursement of public funds. (USDW, Division of Customs and Insular
Affairs 1899a, 86)

The Federal Party was entrenched in the municipios, which had been the ram-
parts of district political power of the old Liberal Party (now Federal). The mu-
nicipios were the instruments through which the party hoped to challenge the
colonial government. The Foraker Act had diminished the powers of municipal
government by authorizing the secretary of Puerto Rico "peremptorily to veto
any municipal ordinance or annul any act of a municipal officer that he believed
improper" (Willoughby, 1909, 167-168). But Hunt and the BIA wanted to strip
the municipios of virtually all their autonomy. Colonial officials discredited the
municipio system and routinely accused its officials of corruption and fraud, in-
timidation of opponents, and the arbitrary exercise of authority. They alleged
that the system was rife with venality, riddled with redundancies, and excessively
costly. Secretary of State William Hunt claimed that the municipios "are subject to
the influence of the party that predominates in them, and in many instances lend
more attention to the private interests of the party which the majority of their
members belong than to any benefit the public may derive from their acts"
(USDS 1901, 103). Hunt added that the "system led to innumerable complaints
of political oppression by mayors against persons of the opposite political faith"
(USDS 1901,104).

William Willoughby observed that Puerto Rico's system of local government
was "so completely at variance with American theory and practice that it was in-
evitable that radical changes would have to be made at the earliest possible mo-
ment" (Willoughby 1905, 119), Lawrence Lowell recommended reforming the
municipal system in order to prepare the population for a transition to U.S. no-
tions of participatory democracy. He wrote that the "capacity for popular gov-
ernment ... requires the gradual training of large numbers of men to the con-
duct of public affairs on a small scale." Colonial subjects would be educated to
develop "a strong reverence for the authority of law, as distinguished from the
commands of men." For this to happen, the local governments would be "admin-
istered under strict rules of law" (Lowell 1898, 56-57).

The Federal Party attempted to preserve the powers of the municipalities in
order to counteract the excessive powers of the Executive Council. Willoughby
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reported that Puerto Ricans, "almost without exception, are demanding a greater
voice in affairs" and that they want "governmental duties and functions as far as
possible made municipal functions" (Willoughby 1902,36-37). Lacking any role
in the central colonial government, the Federal Party fought from the margins to
defend the autonomy of the municipal districts and to preserve their resources.

The municipal reform law asserted central government control over the mu-
nicipios and achieved the radical degradation of their powers. The alcaldes bit-
terly resented the law. They organized a meeting to affirm their autonomy and to
denounce Hollander's order to the alcaldes to submit their budgets for his review.
Hollander blamed the protest on malcontents and dismissed their demands for
modifying the legislation (USDS 1901,146). A similar plan for municipal reorga-
nization in Cuba also elicited intense popular reaction (see Rowe 1905).

Twenty-one municipios were either eliminated or merged, leaving a total of
forty-five alcaldes who were stripped of their legislative powers; the administra-
tion of the education system and authority over public works were taken away
and centralized in the Executive Council; the judicial powers of the alcalde were
dramatically reduced; the treasurer approved municipal budgets and taxes; mu-
nicipal accounts were subject to examination by the auditor; and the municipal
constabulary was replaced by an insular police force. The mayor's patronage
powers were severely curtailed as well. Deprived of their patronage powers, the
mayors lost their stature as local political leaders and were converted "into mere
functionaries" of the central government (Quintero Rivera 1977, 35). Subjected
to highly centralized regulation and supervision, the municipios could not serve
as the Federal Party's base of resistance against the colonizing mission of the
United States.

Willoughby reported that as a consequence of the law "the governor wields a
very great influence," greater in fact than that of the governors of states in the
Union (Willoughby 1905, 91). The governor had the authority to appoint re-
placements for vacancies in municipal elective offices, including district judges,
council members, and mayors. In 1903 Governor William Hunt appointed 100
councilmen and mayors, and 55 municipal justices of the peace (calculated from
USDS 1903, 61-64). Between 1910 and 1916 the governors made over 660 ap-
pointments to fill vacated offices in the municipios (compiled from USDW, Re-
port of the Governor, 1910-1916). Governor Allen used his patronage powers to
increase the minority Republican Party's representation in municipal govern-
ment. He claimed that he did so "in order to secure minority representation and
to check the abuse of political power in municipal administration " (Quoted in
Clark 1969, 155). With these new appointive powers the governor now thought
he could discipline the truculent Federal Party.

The Republicans stood to gain significantly by these changes, which eroded the
Federal Party's virtual monopoly of local government. But loyal Republicans un-
doubtedly chafed at Willoughby's idea that paternalistic supervision by colonial
officials would continue "until the upper class, from which must be drawn the
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directors and administrators of public affairs, have developed those civic virtues
the existence of which is a sine qua nan of good government" (Willoughby 1909,
165). This political humiliation was tolerable, however, if the consequence was
hobbling the Federal Party. Ideologically in lockstep with the new colonizers, the
Republicans conspired with them to unseat the Federal Party as the dominant
local political force. With their adherents assured of employment in the expand-
ing bureaucracy, municipalities, and judiciary, the Republicans functioned to
consolidate United States power at the local level throughout the island (Quin-
tero Rivera 1977, 69).

The Federal Party waged a withering attack against the Republicans and their
metropolitan benefactors (Negron Portillo 1981a). In turn, colonial officials de-
rided the Federal Party leadership as lacking in democratic principles and devoid
of any capacity for compromise. They criticized the party for inhibiting the mod-
ernization and democratization of Puerto Rico. Governor Allen called the Fed-
eral Party "carpers" who "refused to cooperate with their patriotic fellow citi-
zens." He accused the party of aligning itself "with malcontent elements of every
kind" in its campaign to annul the Hollander Bill (USDS 1901 77,49).

In contrast, the Republicans were befriended because they embraced the task
of remaking society in the image of the colonizers. Yet Governor Allen rejected
any Republican proposals that diminished U.S. control over the pace and content
of Puerto Rico's institutional transformation. Modest Republican proposals for a
role in the decisionmaking process and for protection of small landholders were
rebuffed by the Executive Council. Emblematic of this behavior was rejection by
the U.S. members of the Executive Council of a measure (which may have been
one of the earliest affirmative action programs) introduced by council member
Roberto Todd to give preference to Puerto Ricans for civil service positions (Diaz
Soler 1960, 1:216). During the first legislative session the Executive Council ve-
toed a bill approved by the lower house, "with the approval of practically the
whole native population" and supported by the Puerto Rican members of the
council, to establish a $3 million loan program for Puerto Rican farmers (Adams
1901a, 56; Allen 1902, 172). The loans would have aided the coffee growers, who
had suffered huge financial losses because of the worldwide decline in coffee
prices, the virtual elimination of their European markets, and the ruinous hurri-
cane of 1899.

Despite the coffee industry's importance to the economy, the idea of providing
direct financial support to the growers was anathema to the U.S. members of the
Executive Council. Hollander reported that the loan proposal "smacks... hope-
lessly of economic fallacy" and "takes rank ... with wild-cat panaceas and pop-
ulist cure-alls." Hollander lectured the Puerto Ricans on the cold logic of the
market, while absolving the Executive Council for instituting policies ruinous to
the coffee industry: "Puerto Rico is undergoing the same economic revolution
and industrial development which the Southern and Western sections of the
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United States have experienced. In this transition scarcity of capital, stringency of
currency, and necessity of liquidation are painful incidents" (USDS 1901,198).

Although Barbosa believed that "governors Hunt and Allen were friends of the
Republican Party," the Republicans were unable to pass any legislation beneficial
to Puerto Rico's besieged farmers (Barbosa 1939, 192). Republicans regularly in-
troduced legislation to establish an insular bank or loan fund to provide relief to
indebted farmers, but they were repeatedly rebuffed by the Executive Council. In
1904 the Executive Council failed to act. on a loan bill "solely for the purpose of
providing funds to be loaned to the agriculturists of the island" (USDS 1904,75),
Republicans on the Executive Council were outvoted consistently by their U.S.
counterparts. The Republicans introduced 105 bills during the first legislative
session, but only 14 were signed into law. In contrast, 22 of the 28 Executive
Council bills became law (Allen 1902,170).

In an apparent policy reversal the Republicans tried in 1903 to curtail the on-
going centralization of municipal functions in the Executive Council. They voted
for legislation to repeal sections of the law that conferred "supervisory control
over the municipalities" to the office of the secretary and treasurer. Governor
Hunt argued that the increase in municipal level investments "has been due to
the knowledge on the part of investors that there has been and is a reasonable su-
pervisory control" (USDS 1904, 36-37), The measure was rejected. As far as the
colonial authorities were concerned the job of the Republicans was to support
the Americanization process and to legitimize the subordination of Puerto Rican
society under U.S. tutelage. Beyond these specific roles, the colonial authorities
saw Republican involvement as troublesome at best, or obstructionist at worst.

Male Suffrage: Seeking Legitimacy and Manageability

Colonial officials experimented with different male electoral suffrage schemes
after the municipal elections of 1899. From 1899 through 1916 Puerto Rico's
election laws were regularly amended. These changes, which fluctuated between
restrictive and liberal voting requirements, had much to do with the colonizers*
need to generate political support for their programs. Election laws were evalu-
ated in the context of their contribution to a realization of the country's institu-
tional transformation. Initially it was deemed preferable to give only the privi-
leged sectors the electoral franchise. Elihu Root advocated restricting the
suffrage to males who were literate and who held property, and to "no others."
But he linked the extension of the suffrage to education and argued that "with a
sufficient system of free primary education, the entire people should acquire the
suffrage on this basis fully as soon as they are capable of using it understand-
ingly" (Root 1916, 167). Apparently General Davis accepted this logic and for
the municipal elections of 1899 rescinded the more liberal provisions of the Au-
tonomous Charter, which gave the vote to all males over twenty-five years of age.
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Only twenty-one year old males who could either write and read or who were
taxpayers of record were permitted to vote. These restrictions disenfranchised
75 percent of the adult male population. Davis reported that in the municipal-
ity of Adjuntas only 5 percent of the males were eligible to vote (USDW 1900,
17).

The War Department wanted to restrict the vote to the privileged sectors of so-
ciety, whose conservative tendencies resonated, at least in theory, with the class
identity and racial superiority of the colonizers. Yet Davis cautioned that a highly
restrictive franchise would preserve the power base of the hacendados, who had
resolutely challenged many of the military decrees. Davis warned that "those
elected will probably be of the same class as those formerly in power" (USDW
1900, 59). He was certain the political leaders would manipulate "the illiterate
masses" who had been "led and governed and controlled" and whose relation to
the government was that of "obedient subject" (59). Despite these warnings the
War Department imposed a restrictive franchise for the 1899 municipal elec-
tions; it did not think that responsible leadership would be elected under univer-
sal male suffrage. Actually, this decision appears to have favored the Federal Party,
which tended to represent the higher socio-economic male sectors of the popu-
lation. The Executive Council adopted less restrictive conditions for the Novem-
ber 1900 general election. Davis's contentious experience with the Federal Party
from 1899 to 1900 may have emboldened the council to liberalize the franchise in
the hope of expanding the electoral base of the Republican Party, whose con-
stituency, as I noted above, included large contingents of uneducated and prop-
ertyless urban males.

Colonial officials and the political leadership regularly changed their positions
on voting requirements. According to Rowe, "The Federal Party does not express
itself clearly on the suffrage question, whereas the Republican Party does not hes-
itate to define its position" (1904, 249). In its 1899 program, the Federal Party
stated that it "will advocate the most ample system of suffrage, without opposing,
however, any limitations that may be thought prudent by the United States, but
representing always their desire that all resident citizens of the island be permit-
ted to vote" (program printed in USDW 1900,287-288). But in his testimony at
hearings called by Commissioner Carroll, Munoz Rivera opposed universal male
suffrage, and did so for class and racial reasons;

The Anglo-Saxon race being a considering and debating and calm people, whereas
the Latin race is excitable and undelibcrative, and at the age of 21 years a man of the
latter race has not formed character—I think, it unwise to make the change sug-
gested. ... From the vote will proceed the government of the country, and experi-
ence has shown us already that it would be extremely dangerous to hand over our fu-
ture to the masses, who are entirely without civic education and who might be
wrongly directed by the audacity of agitators who would make them their tools.
(Carroll 1899, 236)
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Mr. Amadeo (presumably Luis Amadeo Antonmarchi of the conservative Or-
thodox Party) testified, "I have been adverse to universal suffrage. Restricted suf-
frage, moreover, acts as a stimulation. A man who desires to take part in the ad-
ministration of the government must either save money or educate himself"
(quoted in Carroll 1899, 355). Rowe was convinced that the Federal Party and
landowning interests had "a fear of the results of a further extension of the suf-
frage to the poorer whites" (1902,26). In contrast to this marked elitism, in 1900
the Republican Party openly endorsed universal male suffrage. The party plat-
form announced a commitment to "the supreme and sovereign right of every
lawful citizen, rich or poor, native or foreign born, to cast one free ballot in pub-
lic elections" (USDW 1900, 288-289). Commissioner Carroll endorsed the Re-
publican Party's position on universal male suffrage, but with the proviso that
those who did not learn to read within ten years of the first general election held
should be deprived of the vote (Carroll 1899,63).

Which category of men should or should not be given the vote was a critical
question that colonial officials could determine only on the basis of experimen-
tation. While claiming to be committed democrats who believed in the right of
all men to elect those who governed them, colonial officials were contemptuous
of the idea of giving the vote to the rural workers—the peones, who General
Davis described as "without ambition" and having "no incentive to labor beyond
the least that will provide the barest sustenance" (USDW 1900, 17). By 1902 the
problem of colonial administration had become the object of considerable aca-
demic interest, and the American Academy of Social and Political Science became
a major forum for the analysis of colonial policy.

Henry B, Burch's work, Conditions Affecting the Suffrage in Colonies, was par-
ticularly noteworthy and appears to have guided suffrage policy in Puerto Rico.
Burch made a compelling argument for restrictive male suffrage as necessary for
effective colonial management. He reasoned that universal male suffrage was
necessary only in the short term to remove political obstacles to the imposition
of colonial government. Using a logic that was steeped in the racism of the time,
Burch wanted to demonstrate the interrelationship between capitalism and civic
responsibility.

Suffrage is not a thing to be studied separately and apart by itself; it has a natural
basis in the physical and industrial conditions of the environment on. the one hand,
and in the racial characteristics constituting heredity on the other.... Looked at
from this point of view the idea that abstract or "American" principles per $e can be
imposed upon a newly acquired territory is seen to be fallacious, (Burch 1902,99)

Capitalism was a bedrock for democracy, according to Burch: "With the devel-
opment of commerce comes an influx of democratic ideas due to the intermin-
gling of various types of men through business interests" (Burch 1902,79). Con-
servatism was essential for efficient government administration, "which the
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ownership of property almost invariably nourishes, because of the additional in-
terests and responsibilities which its ownership entails" (88). Burch warned that
education in itself was not sufficient to create a responsible electorate, and he
emphasized the role of culture in shaping political behavior and attitudes. Burch
lectured that the "qualities which were taken for granted and upon which were
built our whole political system are often lacking in the other races" (99),

Burch believed that it, "was necessary to debar the most incapable from partic-
ipation in political activity," These were the vast majority "of the agricultural la-
borers living on the margin of existence, with a generally low standards of life
and the lack of development which that implies" (98). Burch thought that Puerto
Rico's property qualifications were "practically worthless as a check to the indus-
trially undesirable" because they were "placed at so low a figure" (98). Yet he was
certain that the educated and property-owning colonial subjects would resist in-
stitutional and economic changes. According to Burch, "The reforms which must
necessarily be introduced under the American regime would naturally be op-
posed by some of the large property-holders and advocated by the less favorably
situated classes of the population" (100). For this reason, Burch felt that "At a
given moment, the participation of large masses of the people may be a vital ne-
cessity to insure the adoption of essential laws"; he warned that restricting the
vote to "ultra-conservative classes would be disastrous" (100),

According to Burch, "the more radical elements of the community may require
considerable guidance, and may even present difficulties in the future manage-
ment of the government, but the services which they have rendered in welcoming
the introduction of important legislative measures of vital importance to Porto
Rico cannot be forgotten" (101). In short, Burch argued that, while in principle
the vast majority of Puerto Ricans should be barred from voting, for the sake of
political expediency, that is, to permit the colonial officials to develop a political
counterforce to the landed class, very liberal voting requirements should be
adopted. After removing the elite which opposed the colonizing mission, univer-
sal male suffrage might have to be rescinded if "the radical elements" could not be
controlled. In fact, this is precisely what occurred when the BIA in 1916 and again
in 1917 tried to disenfranchise illiterate males who did not own property,

U.S. suffrage laws applied only to men (women were denied the right to vote)
and shifted from restrictive (1899) to more liberal (1900) to virtually universal
(1902) to universal (1904), and then became more restrictive (1906). After 1909
the BIA and the governors proposed very restrictive franchises. These changes
were responses by the colonial managers to the growing electoral strength of the
Union Puertorriquena.

Deciding Who Is Eligible.

Only a male twenty-one or older, who was literate, or who could demonstrate
"ownership of personal property not less than twenty five dollars," or "owned real
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estate in his own right and name, or was a member of a firm or corporation or
partnership which owned real-estate" was permitted to vote in the 1900 elections
(USDS 1901,112). The new franchise limited the ¥ote to 123,140 males, about 58
percent of the male population aged twenty or older. The Council also estab-
lished seven election district boards with three members each, one Federal, one
Republican, and one U.S. citizen (113).

After gaining control of the house in 1900, the Republicans immediately
moved to liberalize the suffrage requirements for the 1902 general elections. The
new electoral law retained the literacy test and property qualifications of the pre-
vious law. However Benjamin F. Butler, who analyzed the elections for the Amer-
ican Academy of Social and Political Science, reported that the law had been
amended to permit an elector who could produce "a tax receipt showing the
payment of any kind of taxes for the last six months of the year in which the elec-
tion was held" (Butler 1903, 188). The amount of the tax was immaterial, nor
was the date of payment of the tax a consideration. The tax could be paid up to
the date of voter registration, and some electors used tax receipts of as little as
three cents to register (189). According to one observer of the period, "It practi-
cally made every peon a voter. Old registrations were continued without ques-
tion. Political committees and candidates saw that their partisans were provided
with the proper receipts. The registration was a definite defiance of the law"
(Wilson 1905, 99).

During the second legislative session the Republican Party passed an election
law that further increased its electoral advantages. Section 22 of the law restricted
the nominations of candidates to any party that had cast 5 percent of the total
vote in the last election, or to those candidates who had obtained petitions signed
by five hundred qualified votes (Butler 1903,187). Having chosen not to partici-
pate in the 1900 elections, the Federal Party was compelled to nominate all its
candidates by petition (187). This was an arduous and time-consuming task. The
Republicans imposed further limitations on the Federal Party: The election law
stipulated the first day of registration as October 14 and the following day, Octo-
ber 15, as the deadline for filing the registration. Miraculously, the Federal Party
complied with the registration requirements and mounted a credible campaign.
For the 1902 elections 158,924 voting-age males registered, and 111,216 cast
votes (Pagan 1972, 1:85). The Republicans obtained 73,823 votes, controlled 25
seats in the House of Delegates, and had their candidate elected resident com-
missioner in Washington. The Federal Party obtained 34,605 votes and 10 dele-
gate seats (Bayron Toro 1989,120).

The electoral fortunes of the Republicans changed dramatically in 1904 when
they were defeated by a new organization, the Union Puertorriquena. The House
of Delegates, now under control of the Unidn, revised the suffrage requirements
once again. The suffrage act of March 10,1904, mandated an educational test ef-
fective on July 1, 1906, but gave the vote to all male residents of Puerto Rico or
the United States who had resided in the country for at least one year (Rowe
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1904, 206). According to the secretary of Puerto Rico, "this removed all previous
restrictions ... and in fact granted universal suffrage" for the 1904 elections
(USDS 1905,45). Voter registration for the 1904 elections increased dramatically
to 225,262 (45).

Years later, Governor Yager recalled that extending the suffrage to all males
over twenty-one was "the most important and fundamental mistake.... This has
produced a body of electors in Porto Rico, about seventy-five per cent of whom
are not only illiterate, but have had no sort of political experience or training that
would fit them for the exercise of this important privilege." Yager concluded by
warning, "No healthy political life is possible under the circumstances." He called
for Congress to correct this situation "by establishing some fair and reasonable
restriction upon the suffrage" (Yager 1915, 151-153).

The Unidn Puertorriquena:
Struggle for Autonomy and Tradition

Until its electoral eclipse by the Union Puertorriquena the Republican Party had
proven its utility as an agent for legitimizing the colonial regime. The Republi-
cans approved virtually all the legislation proposed by the Executive Council;
however, this collaboration with the colonial authorities cost the party dearly. It
was subjected to a relentless attack by La Democmcia, which accused the Repub-
licans of betraying the country to foreign corporate interests and being indis-
criminate proponents of Americanization. The Executive Council's refusal to ap-
prove legislation favorable to domestic producers or give Puerto Ricans a role in
the policy process generated tensions within the Republican Party. Two major
factions emerged: one continued to support the colonial order; the other advo-
cated increased Puerto Rican input in the colonial administration. The factional-
ism came to a head in 1904, when key leaders abandoned the Republican Party
and joined the leaders of the Federal Party to establish the Union Puertorriquena
of Puerto Rico. The Union Puertorriquena was the first political alliance of the
new colonial period (Diaz Soler 1960,2:287).

The defections from the Republican Party were almost exclusively from the
professional strata, and included six of its most prominent leaders (Quintero
Rivera 1977,95 n. 117,60). A key proponent of the formation of the Unidn Puer-
torriquena was Republican Party leader Rosendo Matienzo Cintron, who eventu-
ally became a forceful advocate for independence. Strains in the Republican Party
were evident as early as 1901. Some of its leaders were critical of the direction and
content of the Americanization process and the refusal to appoint Republicans to
policymaking posts. The insolence of the Executive Council in its dealings with
the elected legislature tried the patience of those Republicans, The dissident Re-
publicans were disillusioned with the ongoing process of disenfranchisement
from the administration of their country and with their inability to influence the
conduct of government (Diaz Soler 1960, 2:217). Moreover, apprehension crys-
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tallized in certain quarters of the Republican Party as to the future of the Puerto
Rican nationality. Matienzo Cintron warned that "Puerto Rico senses the arrival
of its apocalypse and senses with fear its disappearance" (quoted in Diaz Soler
I960, 2:220).

Serious cleavages were forming along economic lines as well. Those local cap-
italists who were incorporated into the emerging corporate economy dominated
by U.S. capital became outspoken proponents of Americanization and "modern-
ization." This sector rapidly ascended within the party and displaced the tradi-
tional professional sector that was the intellectual force of the Republican Party.
Those in the professional sector—lawyers, doctors, merchants-—were not neces-
sarily reliant on the U.S.-dominated corporate economy for their survival. Those
in this sector in particular chafed at a system of rule that deprived them of a voice
in the governing process (Quintero Rivera 1977,60; Silen 1980,207).

The professionals were opposed by an array of new economic actors, including
small and medium-sized domestic sugar producers who profited from the ex-
pansion of the absentee sugar corporations and suppliers of raw materials to the
sugar and tobacco industries. As labor market conditions changed, new profes-
sions and occupations were formed,—corporate attorneys, administrators, man-
agers, and technicians in the service of the U.S. corporations. This elite group de-
rived most of its power and social status from its reliance on the U.S.-dominated
sugar economy, and its fortune was tied directly to those of the absentee corpo-
rations (Curtis 1966, 17—18). According to Quintero Rivera these new economic
actors constituted the "anti-national bourgeoisie," and opposed reforms leading
to autonomy for Puerto Rico (Quintero Rivera 1977, 68) The professionals, on
the other hand, their power eclipsed by local sugar barons, negotiated an alliance
with the Federal Party,

The significance of the schisms in the Republican Party and the subsequent es-
tablishment of the Unidn Puertorriquena (UP) is difficult to interpret, but the
developments are suggestive of important ideological shifts. The collapse of the
Republican alliance points to an emerging Puerto Rican national consciousness
among elites who finally realized that colonialism was incompatible with the goal
of preserving their social and economic influence. These dissidents believed that
Americanization was undermining Puerto Rico's national identity. The defectors
from the Republican Party and the hacendados of the Federal Party sought to re-
constitute the political ideal of la gran familia puertorriquena through the new
political organization, the Union Puertorriquena (Quintero Rivera 1977,60-61).

The movement encompassed a nominal cross-class alliance of hacendodos and
small landowners, professional sectors (medicine, law, intellectuals), artisans
threatened by proletarianization, and sectors of professional strata not depen-
dent for their economic well-being on the metropolitan economy. The UP also
incorporated those sectors of the property-owning classes and professional cate-
gories that had waged the battle for autonomy under the Spanish regime. The UP
labeled itself a patriotic organization that embodied the spirit of autonomy. It de-
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clared it represented an authentic national interest against an alien colonial
power—a power that despite its democratic and liberal traditions threatened to
reconfigure Puerto Rican society and eradicate its culture.

The Union demanded fundamental changes in the colonial regime, including
the complete separation of legislative and executive functions, an elected legisla-
tive assembly, and gubernatorial (as opposed to presidential) appointment of de-
partment secretaries with the advice and consent of the U.S. Senate. It also pro-
posed specific measures to protect the dying coffee industry. The UP opposed
reform of the colonial administration that did not provide for full extension of
the Constitution to Puerto Rico, "or that does not concede to the Porto Ricans a
definite citizenship, satisfy the necessities of the country, and establish in Porto
Rico self-government or autonomy, in which the people of Porto Rico may ac-
quire full civil and political rights in governing themselves" (USDS 1904,31-32).

In March 1904, the UP announced in La Democracia "we declare ... that the
island may be constituted into an independent nation under the protectorate of
the United States, a means through which self-government may be achieved"
(quoted in Velez Aquino 1968, 80). If the United States would grant neither ter-
ritorial status leading to statehood nor territorial autonomy, the UP declared it
would champion independence (Bothwell Gonzalez 1979,1:286—89; Pagan 1972,
1:106-113). This declaration may have marked the first time in the history of
Puerto Rico in which "a mass party" called for independence (Pagdn 1972,1:114).
After learning of the UP platform, Governor Hunt angrily asserted that the
United States would never approve independence and criticized the UP decision
as "a most serious condemnation" of the people of the United States (quoted in
Diaz Soler 1960,1:289). Hunt warned those "men whose restlessness and ambi-
tions lead them to attempt to stir feeling against American institutions and peo-
ple" that "under present and future conditions quiet must be maintained" (USDS
1904, 32). Puerto Ricans who opposed colonial rule were ridiculed as antiquari-
ans who were incapable of grasping the benefits to be gained under U.S. colo-
nialism. Allen attributed the discontent to a "few older men," "who have little or
no acquaintance with the new National power, and who can not realize that in
the full development of the future every important consideration of political, and
material good for Porto Rico demands that the common interest of the people
shall be best promoted by the encouragement of a patriotic spirit of national
pride in the United States" (USDS 1904,32).

The persistent agitation by the UP convinced President Theodore Roosevelt to
propose U.S. citizenship for Puerto Ricans. In his 1905 message he told Congress,
"I earnestly advocate the adoption of legislation which will explicitly confer
American citizenship on all citizens of Puerto Rico." But he went on to reaffirm
his conviction that the government established by the Foraker Act was appropri-
ate: "The present form of government in Porto Rico . . . has proved satisfactory
and has inspired confidence in property owners and investors. The problems of
the island are industrial and commercial rather than political" (USDS 1904, 15).
Roosevelt rejected amending the Foraker Act by asserting that the colonial situa-
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tion was "far too grave and too delicate to admit of any other course being pur-
sued" (quoted in Morales Carrion 1983,163),

U.S. governors were often bedeviled by the recalcitrant and shrewd political
leadership of the UP. The Union dominated the electoral process, obtained over-
whelming majorities in the lower house, and controlled most of the municipali-
ties from 1904 through 1917. It continuously agitated for changes to the Foraker
Act. Although the UP was virtually unrivaled, it was unsuccessful in enacting leg-
islation that advanced the economic interests of its key sectors. In a study of the
legislative activity between 1905 and 1914, Negron Portillo discovered that the
majority of bills approved by the House of Delegates were rejected by the Execu-
tive Council, and of those rejected the majority were measures to advance the in-
terests of domestic agriculturists (Negron Portillo 1978, 26), Other researchers
have also documented the frequency with which the Executive Council blocked
House of Delegates initiatives, whereas almost 80 percent of the council's own
measures were approved (Silvestrini and Luque de S&nchez 1990,395).

The UP was relentless in its pursuit of fundamental reforms leading to greater
accountability by the colonial authorities, enhanced legislative powers, and pro-
tection for coffee growers and small producers. It called for agricultural credits to
forestall the landowners' loss of their means of production. Having lost much of
their influence after the reorganization of the municipal governments, the hacen-
dados acted through the UP to reestablish the autonomy of the municipalities
and reassert some control over the political process (Negr6n Portillo 1978, 26;
Quintero Rivera 1977,49).

Beginning in 1903, La Democracia took up the cause of the coffee producers
with particular urgency, claiming that they were the "victims most punished by
American domination" (quoted in Negrdn Portiio 19Sla, 61-62). The refusal of
the Executive Council to establish an agricultural credit bank resulted, according
to UP resident commissioner Larrinaga, in "the greater part of the small coffee
estates falling into the hands of the merchants and banks" (quoted in Negron
Portillo 198la, 15). Larrinaga wrote in 1905 that Puerto Rico was "suffering from
a great commercial depression caused by the loss of our markets for coffee, which
is our main staple." Puerto Rico's traditional markets in Europe were drying up,
since the Europeans retaliated against the Dingley Tariff by imposing high im-
port duties on Puerto Rican coffee. Larrinaga reported, "The result is that we
cannot send our coffee there, where it commands a very high price, but we have
to send it here, to the states, and sell it at a low rate, in competition with the Rio
coffee. That temporarily is a serious drawback in our financial condition" (Larri-
naga 1905, 55-56). Two years later Larrinaga informed the Lake Mohonk Con-
ference that coffee, "one of the best features of our industrial condition has dis-
appeared. Coffee was the poor man's crop. Today all the small farms are in a few
hands" (Larrinaga 1907, 163).

The UP blamed U.S. officials and policy for the virtual destruction of the cof-
fee industry. This advocacy would suggest that coffee hacendados were a powerful
sector within the party. Historian Negron Portillo questions this view, and inter-
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prets the UP's advocacy on behalf of coffee as suggestive of an emerging national
ideology that glorified the traditional socioeconomic order existing before the
U.S. invasion (1981b, 61, 115). Stymied and frustrated by an obdurate governor
and Executive Council, Mufioz Rivera waged a scathing attack in La Democrada.
He lambasted Congress for creating a House of Delegates that was "inhibited, re-
strained and annulled by the preponderate actions of the governor and the coun-
cil" (Quoted in Luque de Sanchez 1980,143).

The Executive Council, which never overrode a gubernatorial veto, was con-
sidered a mere instrument of the governor (Capo Rodriguez 1919, 564). At the
1908 annual Mohonk Conference, Manuel Rodrfguez-Serra blamed the council,
with its dual legislative and executive functions, as the source of Puerto Rican
discontent with U.S. rule. The council was "un-American, and anti-republican or
anti-democratic." Popular will was subverted, since the "legislature is at the
mercy of the six American members of the Executive Council" (Rodriguez-Serra
1908,163).

The battle for reform of the colonial regime included the lobbying efforts of
the resident commissioner, special committees and delegations that traveled to
Washington, and use of the media to criticize U.S. policy. In addition, the UP es-
tablished the Puerto Rican-American League in New York to influence public
opinion on Puerto Rico (Diaz Soler I960,1:288). Colonial authorities continued
to dismiss the UP demands as the pathetic plaintive calls of a decaying elite for
restoration of a discredited social order and steadfastly endorsed the supremacy
of its colonizing mission.

One of the ironies of this historical moment was the seeming ideological
transformation of the autonomy-minded hacendados. During the last years of
Spanish rule they were a progressive economic force who had fought to disman-
tle mercantilist policies that stifled international commerce. In 1897 the hacenda-
dos' struggle for Puerto Rico's autonomy was part of a broader national campaign
to eradicate those colonial strictures that impeded the development of capitalism
in Puerto Rico (History Task Force 1979, 77).

As we saw, these same hacendados welcomed the change in sovereignty because
the United States held out the prospects of unlimited commercial expansion and
institutional modernization. They were certain that the United States would
move quickly to develop the island's productive capacity in agriculture, in con-
trast to Spain, which had proven to be an impediment to capitalist development.
These hacendados mistakenly believed they would have a leading role in the eco-
nomic boom they expected after the change in sovereignty. Although some ha-
cendados, particularly those with ready access to capital, operated modern capi-
talist enterprises and had commercial relations with the United States, many did
not. Many hacendados still had one foot in an antediluvian mode of production
and articulated paternalist political values that were inconsistent with the evolv-
ing corporate-based economy driven by U.S. firms. The local capitalist sector be-
latedly discovered that Puerto Rico's economic transformation would be domi-



nated by modern capital-intensive foreign firms, and that colonial policy would
virtually guarantee their exclusion from the ensuing process of growth. Some ha-
cendados had prominent positions in the UP, and they were determined to pro-
tect their class interest through the party. For almost two decades, from 1900 to
1917, the UP waged a campaign for political autonomy that entailed opposition
to legislation that was designed to transform Puerto Rico's economy and displace
its Spanish legal and political institutions.

Heavily influenced by the hacendados^ the UP framed its campaign for politi-
cal and economic autonomy in terms of promoting national unity in defense of
Puerto Rican culture and identity. Fear of displacement by U.S. firms and their
local partners led the hacendados to adopt a campaign of resistance that was at
odds with the drive toward modernity that was a key element of the American-
ization process.

The opposition portrayed the UP as dominated by elitist and paternalistic ha-
cendados who were obsessed with reviving the old order in which they were the
dominant economic and social actors. Although the UP dominated the electoral
process until after World War I, the hacendados' quest, to derail the colonial proj-
ect of the United States and reclaim their former status was doomed.

Despite years of government support for the Republican Party and an intensive
campaign of Americanization, the colonial authorities were unable to squelch the
decade-old Puerto Rican struggle for self-government. The elections of 1908,
which resulted in a major electoral victory for the UP, served to confirm this in-
ability. The Unidn obtained 101,033 of the 155,995 votes cast (Pagln 1972,1:126).
It obtained majorities in all the electoral districts and had absolute control of the
House of Delegates. In 1909 the UP orchestrated a legislative revolt, prompting
Governor R£gis Post to report, "The political situation during the past year has
been most unsatisfactory." He observed that "more stress than ever has laid upon
objections to the present system of government," and deemed the situation in the
legislature "most ominous" (USDS 1909, 25). The budgetary authorization im-
passe of 1909 merits discussion because the clash between the Union and the gov-
ernor revealed a growing popular dissatisfaction with the colonial regime.

A young cadre of newly elected UP legislators pressured the old guard to adopt
a more militant posture toward the colonial regime. According to one chronicler
of the period, "A dangerous friction was developing between the youthful ele-
ment" elected to the House "and the old fighters who tried to impose their will"
(Diaz Soler 1960,1:404). Governor Post expressed his concern with the new del-
egates, who openly challenged the colonial authorities as well as the established
party leadership. Post reported that many of the "more conservative members" of
the house were not renominated by the UP in its nominating convention, "and
several extremists were nominated in their place" (USDS 1909, 25). He warned
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the UP that "the attitude of some of the gentlemen of the House might be nox-
ious to the interests of the country" (Diaz Soler I960,1:411).

The overwhelming electoral victory gave the UP a mandate to seek changes to
the Foraker Act. It, convened a meeting of its central committee to debate and
vote on a legislative boycott "in order to attract the attention of the United States
to their opposition to the organic act" (USDS 1909, 25), Newly elected delegate
Luis Llore"ns Torres led the faction that was prepared to provoke a confrontation
with the authorities. He argued that it would be possible to "destroy, overthrow,
annihilate legislative power in Puerto Rico, if we resolve not to legislate, and
refuse to approve all the laws of the Council.... We will then make it impossible
for our Foraker government to exist, declaring ourselves on legislative strike"
(quoted in Diaz Soler I960,1:407). The proclamation was too radical for Muftoz
Rivera, who tried to influence the central committee to reject the resolution. But
under pressure from the young legislators, the UP issued a resolution to rescind
the Foraker Act, which was "destroying the Puerto Rican personality." It repeated
the longstanding demand for the independence of the House of Delegates from
the Executive Council (Bothwell Gonzalez 1979,1:300).

Drawing the Budgetary Battle Lines

The UP chose to make its stand against colonialism by refusing to accept the gov-
ernor's budget authorization bill. The UP-dominated House introduced a measure
to force the governor to appoint to vacant municipal offices only those individuals
selected by the party. The UP's goal was to reclaim some of its patronage power
and reassert some control over the municipios. The governor and the Executive
Council rejected the measure, as well as other proposals, including the establish-
ment of an agricultural bank to provide loans to debt-ridden landowners. The leg-
islators reacted by authorizing a budget for the succeeding fiscal year that reduced
the salaries of executive department officials. When the Executive Council refused
to approve the bill, the House adjourned without passing an appropriations bill.
Government operations technically ceased to operate at the end of the fiscal year.

Convinced the UP wanted to sabotage government operations, Governor Post
decided to reject a compromise measure proposed by the House leadership and
called for the president to intervene. After learning of this act of defiance, Presi-
dent Taft asked Congress to deprive the House of Delegates of the power of bud-
getary approval. Taft lamented that "In the thirst of certain Puerto Rican leaders
to secure political power, the Puerto Ricans have forgotten the generosity of the
United States in its relations with them" (quoted in Kidder 1965, 169). Taft ex-
plained his actions in the language of a benevolent patriarch who was profoundly
disappointed with the conduct of his wards:

When we, with the consent of the people of Porto Rico, assumed guardianship over
them and the guidance of their destinies, we must have been conscious that a people
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As punishment Taft demanded "that the absolute power of appropriation is
taken away from those who have shown themselves too irresponsible to enjoy it"
(quoted in Clark 1969, 162). On July 15, 1909, the Olmstead Amendment was
signed into law, which stipulated that the current year budget would be automat-
ically carried over to the new fiscal year if the House of Delegates refused to ap-
prove the appropriations bill. In his report to Congress, President. Taft accused
the House of Delegates of subverting the government. According to Taft, "its
members are not sufficiently alive to their oath-taken responsibility for the main-
tenance of government, to justify Congress in further reposing in them absolute
power to withhold the appropriations necessary for the government's life"
(Quoted in O'Leary 1936,44-45)

During the Olmstead Bill debates New York Senator Depew accused the Union
of precipitating the crisis in order to monopolize the local political process. "The
whole of this trouble grows out of an anxiety on the part of the few who are in
control of the political parties,... [the leaders of] the Unionist Party, which has
now gained all the offices and have every seat in the house of delegates" (quoted
in O'Leary 1936,48). A UP delegation explained to Congress that the purpose of
the revolt was to "protest... against a regime that creates taxation without rep-
resentation and government without the consent of the inhabitants" (quoted in
Kidder 1965). In the midst of this political crisis La Democrada cautioned the
colonial regime, "Either Washington grants justice to Puerto Rico and satisfies the
clamor of its public opinion, or else it should give up its goal of Americanization
of the country and achieving the bonds of affection and love.... Puerto Rico is
grateful but not servile" (Quoted in Velez Aquino 1968,103).

In an additional display of presidential truculence, Taft reassigned jurisdiction
of Puerto Rico to the Bureau of Insular Affairs (USDS 1909, 22), This executive
order was significant for a number of reasons. Not least was the fact that the BIA
was singularly insulated from congressional pressures and had demonstrated re-
sistance to liberalizing the colonial regime. By assigning jurisdiction to the BIA,
Taft made clear that the United States had no intention of rescinding Puerto
Rico's colonial status.

Despite the clear indications of growing dissatisfaction with the colonial
regime, U.S. officials were convinced that support for independence was inconse-
quential. The UP tactics were portrayed as a cynical ploy by its aging leadership
to embarrass the United States. Nonetheless, the 1909 budget imbroglio was a
catalyst that compelled Congress to rethink its colonial policy, including the citi-
zenship status of the Puerto Rican people. The budgetary crisis demonstrated
that for some sectors of Puerto Rico's elite, independence was to be preferred

that had enjoyed so little opportunity for education could not be expected safely for
themselves to exercise the full power of self-government; and the present develop-
ment is only an indication that we have gone somewhat too fast in the extension of
political power to them for their own good. (Quoted in Ringer 1983, 997)
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above colonial tutelage. The Unionists demonstrated their political sophistica-
tion and willingness to employ their limited legislative capabilities to provoke a
crisis to force the federal government to intercede directly in colonial affairs.
Their goal was to convince the U.S. that without their cooperation, which could
be bought at the price of reform, Puerto Rico would become unmanageable. The
UP's defiance was sufficiently vexing for Taft to dispatch Secretary of War J. M,
Dickinson and BIA chief General Clarence Edwards on a fact-finding mission to
Puerto Rico in December 1909. The visit was designed to allay concerns capital-
ists might have had about investing in the politically contentious colony.

Dickinson reported that, although sentiment for citizenship was widespread,
to accept the UP demands for universal male suffrage and for the separation of
executive and legislative functions would be "disastrous for the health and eco-
nomic and political welfare of the island, would jeopardize investments, retard
healthy development" (quoted in Ringer 1983, 998). According to Governor
Colton, "Men of means and energy had become discouraged over local condi-
tions and the apparent uncertainty of the future and had determined to dispose
of their interests and leave the island." The governor reported of Secretary Dick-
inson's visit, "Of no less importance to the progress of the island... was the con-
fidence inspired thereby in the future security to sound business enterprises"
(USDW Annual Report 1910,4).

Dickinson was convinced that independence did not enjoy much support. He
drafted a bill for a new organic act, which was introduced by Representative Dim-
stead, the chairman of the Committee on Insular Affairs (Cong, Rec. 1916,7470).
The Olmstead Bill was approved by the House, but was not taken up by the Sen-
ate. It was a conservative proposal for restrictive and centralized administration
that essentially subordinated Puerto Rico to the rule of the Bureau of Insular Af-
fairs. The bill also called for a thirteen-member senate, which would replace the
Executive Council. Five of the senators were to be elected and eight appointed by
the president; after thirty-six years all the senators would be elected. The bill
called for an executive branch consisting of the governor and six department sec-
retaries appointed by the president, a bill of rights, provision for biennial instead
of annual legislative sessions, increase of corporate landholdings to three thou-
sand acres, and the appointment instead of election of certain judges (Parsons
1910, 134-140; USDW BIA 1910, 18). The original bill was amended to provide
for collective citizenship instead of the individual elective citizenship proposed
by the secretary of war (Cabranes 1979,66; Clark 1975,21).

The BIA proposed a highly restrictive franchise because it was convinced that
universal male suffrage would assure the UP's continued electoral dominance.
The Olmstead Bill aimed at undermining the political base of the UP and putting
in power what Governor George Colton called the "substantial and conservative
elements" (Morales Carrion 1983,185). The measure would have limited the eli-
gible electorate to literate males and imposed a minimum annual tax payment of
five dollars as an eligibility requirement. Colton endorsed the restrictions and
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was convinced that if the UP was denied the peasantry's electoral support it
would be defeated, resulting in "the removal of despotic political power from the
hands of a few political bosses" (quoted in Morales Carridn 1983, 169). Walcott
H. Pitkin, Puerto Rico's attorney general, intensely opposed any liberalization of
the electoral franchise, because "the great majority of males were illiterate and
propertyless." Pitkin was contemptuous of the UP leadership and adamantly op-
posed granting Puerto Rico self-government. He warned that under universal
male suffrage self-government "will be nothing more than the control of a few
despotic party leaders, since this element of the population, having nothing to
lose and having only the crudest conceptions of political institutions, votes only
as its immediate leaders dictate" (quoted in Trias Monge 1980,2:49).

The BIA recommended that Puerto Ricans were to "be admitted to citizenship
upon application to the courts and the taking of an oath of allegiance to the
United States" (quoted in Cabranes 1979,65). After a reasonable period only cit-
izens of the United States should hold elective or appointive office. This proposal,
when combined with the Olmstead Bill's literacy and contributory requirements,
would have disenfranchised most of the electorate in Puerto Rico, where almost
80 percent of the population was illiterate, and where few were academically and
financially prepared to comply with the legal requirements for U.S. citizenship
(Cabranes 1979,65).

The Olmstead Bill was severely criticized in the Senate, whose leadership saw it
as a crude attempt by the BIA to exercise virtually absolute power over the colony
(Clark 1975,20). At the Lake Mohonk conference Judge Luis Mufloz Morales re-
pudiated the bill and exposed its ludicrous provision for individual naturaliza-
tion, which deprived Puerto Rican women of U.S. citizenship (Munoz Morales
1910,144). Even the faithful Republicans tired of the Congress's refusal to estab-
lish a territorial form of government. In September 1908 Barbosa called on Gov-
ernor Post to substantially "liberalize the regime" (Barbosa 1939,77).

The Senate failed to consider the measure because Senator Elihu Root, the for-
mer secretary of war, opposed the collective citizenship provisions. According to
Root, U.S. citizenship for Puerto Rico would "dilute our electorate." He argued
that U.S. citizenship would "inevitably" lead to "a demand for statehood," which
he opposed (Jessup 1938,1:378). The BIA continued to press for the adoption of
the Olmstead Bill, and in order to bolster its case it advised Congress that "the
subject of citizenship of Porto Rico is the underlying cause of whatever political
and social unrest there is in the island" (USDW BIA 1912,25).

Redefining the Terms of
Colonial Subordination: A First Attempt

After the fiasco of the Olmstead Bill, continued political agitation by the UP con-
vinced Congress to propose a new organic act for Puerto Rico. Naturally, Con-
gress received conflicting testimony from the key players. The BIA and the gover-
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nor were insistent on the political expediency of conferring U.S. citizenship on
Puerto Ricans. Colonial officials were certain that congressional refusal to grant
citizenship was the primary source of discontent. However, the BIA wanted to
move quickly on the citizenship issue without changing Puerto Rico's political
status as an unincorporated territory or diminishing Congress's plenary powers
over the colony. The UP rejected this argument and warned that growing oppo-
sition was due to repressive colonial rule; it opposed U.S. citizenship without a
prior grant of self-government.

The conflicting views on the sources of colonial malaise were openly discussed
at the February 25, 1914, hearings held by the Senate Committee on Pacific Is-
lands and Porto Rico to consider a bill "to provide a civil government for Porto
Rico." Governor Yager and BIA chief Frank Mclntyre had been instrumental in
drafting the measure that was introduced by Senator Shaforth. The BIA wante
to impose even more centralized control over the troublesome colony. Governor
Yager testified that since Puerto Rico "is sure to remain a permanent possession
of the United States, it is important that the government of the island should not
only be safe and efficient, but should also satisfy, as far as possible, the aspirations
of the people who live under it" (U.S. Senate, Committee on Pacific Islands and
Porto Rico 1914,3). He assured the committee that the bill "would go far toward
allaying whatever discontent has arisen under the present law and under the
changes in the tariff produced by the new tariff law" (4). Noting that Puerto Rico
was the only Latin American nation, "over which the United States has had entire
control," Yager testified that "if we can administer the government of Porto Rico
in such a manner as to satisfy its peoples and at the same time secure the ends of
good government, the effect will be that we shall greatly improve the relations of
the United States to the whole of Latin America" (6),

Secretary of War Garrison acknowledged that "the people of Porto Rico are
dissatisfied with certain phases of their government" and cautioned "there has
been some expression of a view looking to a separation of the island from the
United States." The source of the discontent was, according to Garrison, "the
withholding of American citizenship, which so long requested has been resented
in the island and out of this resentment has grown some hostility to the United
States" (U.S. Senate, Committee on Pacific Islands and Porto Rico 1914, 17-18).
Garrison favored individual voluntary citizenship and wanted only those Puerto
Ricans with U.S. citizenship to vote and to hold public office in Puerto Rico.
Those Puerto Ricans who opted not to apply for U.S. citizenship would be disen-
franchised in their own country. In order to prevent a reoccurrence of the 1909
imbroglio Garrison requested that the governor have absolute veto over separate
items in the appropriation bills. The centralization of power in the BIA was es-
sential according to Garrison "because of the remoteness of the island and to
meet conditions existing in the island" (20).

Congress wanted to clarify one significant legal conundrum before acting on
the grant of US citizenship; Did U.S. citizenship constitutionally obligate Con-
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gress to territorially incorporate Puerto Rico? Garrison instructed BIA legal offi-
cer Frankfurter to examine this issue. Frankfurter informed the Senate commit-
tee that "citizenship does not defeat the conscious purpose against incorpora-
tion"; he also saw citizenship "as a means of removing the great source of political
unrest in the island" (U.S. Senate, Committee on Pacific Islands and Porto Rico
1914, 23). Frankfurter reasserted that Congress had complete plenary powers,
which meant that Puerto Rico's future rested solely in its hands. Puerto Rico's re-
lationship was "a political question intrusted by the Constitution to unlimited
congressional control" (22). He concluded, "If Congress chooses to grant citizen-
ship without incorporation, the Supreme Court will respect such exercise by
Congress of its political function" (24).

The proposed legislation was anathema to the Union. Its response to the mea-
sure constituted a forceful statement on the Puerto Rican people's right to self-
determination. Each point of the proposed law that circumscribed the role of
Puerto Ricans in the policy process was repudiated by the UP. It continued to re-
ject U.S. citizenship unless it was linked to greater powers of self-government.
The provisions that reserved for Congress the power to annul the laws of Puerto
Rico without judicial review and that conferred on the governor the power of ab-
solute veto were particularly objectionable. The UP especially rejected the latter
provision, "which places an appointee of the President over the 58 senators and
representatives elected by the people" (U.S. Senate, Committee on Pacific Islands
and Porto Rico 1914,7). Vice President Frank Martinez warned Congress to heed
the Union's recommendations, since the party had "won the last five elections;
carrying every district in the island in the last four elections" and told them that
"our views, under the democratic principles, are the views of Puerto Rico" (26).
Muftoz Rivera testified that "the immense majority of my constituents aspire to
their national independence as an ultimate solution" (6). Fernandez Garcia
echoed this theme: "Since the strong sentiment of the vast majority of Porto Ri-
cans is for independence . , . the granting of American citizenship would ... bar
the aspiration of Porto Ricans" (9).

House Speaker Jos6 de Diego ridiculed the BIA's rationale that citizenship
would ameliorate the insular discontent. He asserted that "The sentiment of
American citizenship for Porto Rico is neither in you nor in us." The reason
Puerto Ricans were in "constant protest," De Diego testifies, was "the absurd form
of government that you imposed on us without our consent" (U.S. Senate, Com-
mittee on Pacific Islands and Porto Rico 1914, 51). U.S. citizenship was rejected
as a ploy to alter the island's internal political dynamic. Munoz Rivera cautioned
that "the majority of Porto Ricans think that conferring of American citizenship
in any form whatever would interfere with the future declaration of the status of
the inhabitants of the island" (8). Fernandez Garcia told Congress that U.S. citi-
zenship was meaningless, since Americanization had failed to achieve any sub-
stantive changes. He reminded Congress that Puerto Rico, "is a country thickly
settled by a people of a different race and origin from that of the United States...
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manners, customs and habits and language, overall cannot be changed by civil
laws.... The population of the rural districts of the island does not know to-day,
after 15 years of American influence, a single English word" (10).

On March 12,1914, The House of Delegates sent a fiery message to the Senate
denouncing the proposed legislation. The delegates asserted, "It imposes upon
the people of Puerto Rico a government without their consent and taxation with-
out representation" (U.S. Senate, Committee on Pacific Islands and Porto Rico
1914, 52). Charles Hartzell, a practicing attorney in Puerto Rico who was a con-
sultant to the Senate Committee, warned against the BIA proposal to vest the
governor with unprecedented powers. Hartzell recommended substantial modi-
fications in the law and warned of the "tremendous feeling of opposition in this
island to the fact that it is being governed by the War Department. There is an in-
herent feeling that we are under practically a military government" (41).

Despite overwhelming opposition from Puerto Ricans, the president endorsed
the measure. He was convinced that "the failure thus far to grant American citi-
zenship continues to be the only ground of dissatisfaction." But he cautioned, "it
should be remembered that the demand must be ... entirely disassociated from
any thought of statehood" (U.S. House 1912, 11). The House bill never became
law. The logic behind the BIA's support for the measure—to contain the rising
chorus of discontent by giving the governor virtually dictatorial powers—was
disconcerting to a number of Senators. This uneasiness, together with the UP's
highly contentious behavior, may have caused the Senate not to act on the mea-
sure.

After a decade of U.S. rule under a "temporary government" and intensive Amer-
icanization, Puerto Ricans were still judged by the colonizers as incapable of self-
government. Even the Republicans, notwithstanding their zealous pro-U.S. pos-
ture, were becoming increasingly impatient with Washington's refusal to reform
the colonial regime and the Senate's opposition to granting Puerto Ricans U.S.
citizenship. The manifestations of Puerto Rican dissatisfaction and dissent were
numerous and no doubt troubling to U.S. officials.

The budget crisis of 1909 was a watershed. In the same year the leaders of the
Republican and Unidn Parties, Jose Celso Barbosa and Luis Mufloz Rivera,
pledged in a joint public declaration to collaborate to repeal the most obnoxious
sections of the Foraker Act (Golding 1973, 120). In 1912 Matienzo Cintrdn and
Luis Llorens Torres, both influential UP delegates to the lower house, abandoned
the organization and established the Independence Party of Puerto Rico (Diaz
Soler 1960,1:513-547). However, the party failed to generate the support its lead-
ers had expected, and after a disastrous showing in the 1912 elections it ceased its
activities (Pagan 1972, 1:149). These developments strengthened the indepen-
dence faction of the UP, one of whose most effective spokespersons was Jos^ de
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Diego. De Diego pressured the Union's older leadership to incorporate an inde-
pendence plank in the party platform. In 1913 de Diego addressed the Lake Mo-
honk Conference. "The present political situation in Puerto Rico is absolutely
untenable"; so began de Diego's address. He announced, "The admission of our
Island into your sisterhood of States ... is impossible; neither you nor we desire
it, nor de we believe it possible" (de Diego 1913, 154-155). In the same year the
UP removed statehood from its platform and demanded the establishment of an
independent republic as a protectorate of the United States or full self-govern-
ment (Pagan 1972, 1:156).

Even the loyalist Republicans began to see the potential danger of unchecked
foreign corporate expansion for the small and medium-sized landowners and
wanted a policy role in shaping the trajectory of capitalist expansion. Barbosa
warned in 1910, "The real danger is in those industrial corporations, sugar, to-
bacco and later, coffee, [that] could be controlled by those large corporations;
small landowners could be turned into servants" (quoted in Melendez 1988,46).
In 1913 the Republican Party of Puerto Rico revoked its affiliation with the U.S.
Republican Party, noting its sense of betrayal by the Republican-dominated Con-
gress in failing to pass a bill granting U.S. citizenship to Puerto Ricans (for text
see Bothwell Gonzalez 1979,1:337). The next year Puerto Rico's Republican Party
called on the United States to implement "genuine American constitutional prin-
ciples and to satisfy the just aspirations of the Puerto Ricans." The party proposed
extensive amendments to the Foraker Act including the separation of executive
and legislative functions (Pagan 1972, 1:158). In 1915 UP and Republican dele-
gates in the house unanimously approved a joint resolution declaring, "It is in-
tolerable that the provisional government established by the Foraker Act should
be prolonged any longer," and called on the President to reform the colonial gov-
ernment by ceding significant powers of home rule to the Puerto Ricans (text of
statement in Trias Monge 1980,2:61).

Congress Attacks the Sugar Trusts

Antiprotectionist Democrats, who dominated both houses of the sixty-third
Congress, passed the Underwood Tariff of 1913. After their overwhelming elec-
toral victory, the Democrats claimed they had a mandate to dismantle the tariff
that favored the sugar trusts and made imported foods more costly (Taussig
1931,411). From the vantage point of export-dependent firms, the United States
needed to expand global trade and penetrate European and Latin American mar-
kets, which necessitated the reduction or elimination of tariffs (Lake 1988a,
155-157). The Underwood Tariff permitted duty-free entry of all sugar into the
United States as of May 1,1916. It represented a complete reversal of the protec-
tion accorded to Puerto Rican sugar by previous Republican administrations and
made evident the vulnerability of the insular economy to the vagaries of
Congress.
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But the Underwood Tariff only served to intensify the anxiety and growing
sense of frustration of Puerto Rico's Republicans. Just the year before, on the eve
of the 1912 elections, El Tiempo had proudly informed its readers, "The Republi-
can Party is the only political party in Puerto Rico that is genuinely friendly to-
ward Americans and the interests and rights of Americans in this country"
(Quoted in Velez Aquino 1968, 112-113). Puerto Rican sugar producers lacked
representation in Congress and felt betrayed by the elimination of one of the key
props of the industry. They were convinced that the tariff would cripple, if not
destroy, Puerto Rico's industry.

The UP, despite its association with the coffee growers, did have prominent
sugar planters in the organization. Resident commissioner Munoz Rivera re-
proached Congress for enacting a law that threatened destruction of Puerto
Rican agriculture (Cap6 Rodriguez 1921, 547; Trias Monge 1980, 2:50). The As-
sociation of Sugar Producers, chaired by Puerto Rican sugar magnate and UP of-
ficial Eduardo Giorgetti, sent a commission to Washington to lobby Congress to
retain the restrictions on imported sugar (Fernandez Garcia 1923, 567; Verrill
1914,135). Munoz Rivera and Tulio Larrinaga were members of this commission
of notable Puerto Ricans(Fernandez Garcia 1923, 565). Frustrated with Con-
gress's apparent willingness to enact a measure that could have devastated the
sugar industry, the Republicans became more active proponents for fundamental
changes in the Foraker Act.

Even before the duty-free sugar clause went into effect, it precipitated a major
cutback in investments. Governor Yager blamed the Underwood Tariff for the
dramatic decline in sugar exports: "Amongst the general causes for business dis-
turbance those that affected Porto Rico most were the new tariff law of the
United States" (USDW Annual Report 1914,3). Yager reported that the bill "tends
to intensify the discontent and dissatisfaction with American Government which
exists in the island" (U.S. Senate, Committee on Pacific Islands and Porto Rico
1914,4). The free-trade provision for sugar was rescinded on April 27,1916, four
days before it was to go into effect, as a result of the Democrats' defeat in the
midterm elections and subsequent loss of their overwhelming majority in Con-
gress. Moreover the Democratic proponents "could no longer ignore the strenu-
ous faction in their own ranks who fought against free sugar" (Taussig 1931,
427).

Although opposition appeared to be spreading, Puerto Ricans were too di-
vided along class and ideological lines to mount a unified campaign to force
Congress to amend the Foraker Act. Moreover, by 1914 the UP experienced a re-
versal in its electoral fortunes that hinted at its eventual political decline and
weakened its ability to continue the battle for autonomy (Silen 1980, 218). Re-
publicans outpolled the UP in three of the seven electoral districts and in twenty-
four of the thirty-six municipios, and elected sixteen of the thirty-five House del-
egates (Pagan 1972,1:164). In part the electoral reversal was the UP's own doing,
since its legislators approved a change in the electoral laws that guaranteed rni-
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nority party representation in the House. The election results did blunt Munoz
Rivera's bold declaration in 1914 before a Senate committee that "the immense
majority of my constituents aspire to their national independence as an ultimate
solution" (U.S. Senate, Committee on Pacific Islands and Porto Rico 1914,6). On
October 24, 1915, the UP held a convention and overwhelmingly resolved to
"postpone all action looking toward the independence of Puerto Rico and to de-
vote our entire efforts toward a steady activity in favor of self government" (Cong.
Rec. 1916,7469). The decision to adopt a reformist posture rather than agitate for
independence may have been prompted by the UP's electoral reversals.

The United States was undoubtedly successful in establishing the foundations
for a transition to capitalism and displacing Puerto Rico's political institutions
without precipitating an insurrection. Nevertheless, it proved incapable of elimi-
nating agitation and opposition to colonial rule and eradicating Puerto Rican as-
pirations for self-rule. Although Puerto Ricans did not forge a unified national
movement of opposition to U.S. colonialism, neither did they meekly carry out
the colonizer's instructions. Even supporters of U.S. colonial rule negotiated a
complex political identity based on elements of the Puerto Rican political culture
and what they had culled from the Americanization process.

Although the UP leaders were unable to halt the colonial juggernaut launched
by the United States, they did prove resourceful and resilient in impeding its
progress. The governor and the Executive Council often seemed to be caught up
in an incessant campaign to evade the UP's legislative machinations. The colonial
government was reviled for its cavalier, and often arbitrary, dismissal of modest
legislative measures to provide a modicum of self-government and protection to
farmers. The relentless agitation to amend the Foraker Act was a perennial source
of consternation for colonial officials. Even the loyal Republicans were splintered
because of the unyielding posture of the colonial authorities. The colonizing mis-
sion of the United States was hampered to the extent that these actions of resis-
tance, which were also acts of national affirmation, resonated with a large portion
of the subject population.
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the Growing Crisis of Legitimacy

I really think it is a misfortune for the United States to take that class of people into the
body politic. . . . 1 think we h&ve enough of that element in the body politic already to

menace the Nation with tnongrelization.

~—Senator James K, V&rd&tn&n, 1916

We have developed in the coarse of centuries a personality, a collective personality, with its

own characteristics formed by reason of racial origin, geographical situation, sources of

our culture, and other circumstances.

—Manuel Rodriguez Serra, 1916

On March 2,1917, President Wilson signed into law the Jones Act, which was "An
act to provide a Civil Government for Porto Rico and for other purposes." The
Jones Act conferred collective U.S. citizenship on Puerto Ricans and legally ter-
minated Puerto Rican citizenship.1 But the act did not alter Puerto Rico's territo-
rial status. After nineteen years of U.S. sovereignty Puerto Rico was still in a state
of political limbo—neither part of the United States nor apart from it.

Citizenship: The Tie That Binds

Since 1910 the B1A had attempted to amend the Foraker Act and convince Con-
gress to grant Puerto Ricans U.S. citizenship. The recalcitrance of the House of
Delegates, the growing sentiment for independence within the UP, the militancy
of the workers, and the apparent disunity within the Republican Party convinced
the War Department of the need to amend the Foraker Act. The aborted Obn-
stead Act of 1910 was the first of these efforts. The grant of U.S. citizenship was
proposed as a gambit to abate Puerto Rican dissatisfaction with the colonial
regime, quiet political agitation for independence, and serve to permanently bind
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the country to the United States. Nothing in the grant of U.S. citizenship would
constitutionally alter the country's status as an unincorporated territory. How-
ever, the War Department was conYinced that citizenship would politically
strengthen the annexationist forces and psychologically tighten the colonial links.

In 1911, War Secretary Henry Stimson called for U.S. citizenship and apprised
Congress that "the connection between Porto Rico and the United States is per-
manent and has been from the beginning regarded as permanent" (quoted in
Cabranes 1979,70). According to BIA chief Mclntyre, "The definite continuance
of United States control in the island has never been seriously questioned." How-
ever, in order "to remove the cause of political unrest... such Puerto Ricans as
desire and may be regarded as entitled to it, should, by definite congressional ac-
tion, be admitted to citizenship in the United States"(USDW BIA 1911, 17-18).
The following year the BIA repeated the theme that "the subject of citizenship of
Porto Ricans is the underlying cause of whatever political and social unrest, there
is in the island" (USDW BIA 1912, 25-26). President Wilson endorsed U.S. citi-
zenship with the understanding that "the failure thus far to grant American citi-
zenship continues to be the only ground for dissatisfaction." But he warned that
it "must be. . . entirely disassociated from any thought of statehood" (U.S. House
1912,11).

Putting a Stop to Independence

The UP endorsed U.S. citizenship, but only as one element of a broader legisla-
tive initiative to liberalize the colonial regime. In the absence of such legislation,
Muftoz Rivera was hostile to the proposal. He testified before Congress, "if we
can not be one of your States; if we can not constitute a country of our own, then
we will have to be perpetually a colony, a dependency of the United States. Is that
the kind of citizenship you offer us? Then, that is the citizenship we refuse"
(quoted in Cabranes 1979,76). In March 1914, the House of Delegates passed a
resolution declaring that "we firmly and loyally maintain our opposition to
being declared in defiance of our express wish or without our express consent,
citizens of any country whatsoever other than our own beloved soil" (quoted in
Gatell 1960,9).

As the war in Europe entered its third year and as pressure for the United
States to enter the conflagration increased, the Union continued to agitate for re-
forms. Concern about possible German adventurism in the Caribbean only
served to intensify U.S. desire to impose stability in the Caribbean (see Challener
1973; Grenville 1979). Munoz Rivera played to these fears by continuing to warn
that "there exists in Puerto Rico a well-defined aspiration to the ultimate inde-
pendence of the country" (quoted in Cabranes 1979,74). By the end of 1915 gov-
ernment leaders were virtually certain the country would be drawn into the Eu-
ropean war. It was therefore strategically important to mollify the voices of
discontent in the colonial possessions and to eradicate any thought of indepen-
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dence. In his 1915 annual message President Wilson prepared the nation for the
possibility of war and called on Congress to authorize a significant expansion of
the country's military capability. He also informed the legislators that "our policy
towards the Philippines and the people of Porto Rico" was a matter "very inti-
mately associated with the question of national safety and preparation for de-
fense" (Cong. Rec. 1915,98),

In 1915 Mufloz Rivera's leadership was challenged by Jose" de Diego and others
who were frustrated after years of U.S. refusal to amend the Foraker Act. Martin
Travieso, who was an advocate for Americanization and a member of the Execu-
tive Council, also challenged Mufloz Rivera. Governor Yager was eager to resolve
the differences between Munoz Rivera and Travieso in order to isolate the inde-
pendence faction that was led by Jose" de Diego. Munoz Rivera was able to defeat
the independence platform and marginalize the faction led by de Diego (see
Gatell 1960). After his success Munoz Rivera cabled Mclntyre to announce the
UP "officially expresses its willingness to maintain the most cordial relations with
the executive authorities in the Island and Washington." He told the BIA chief,
"The party shall confine its activities to demanding home rule leaving the inde-
pendence plank in its platform simply as an ideal until some future convention
shall determine the date on which the said plank shall be considered a party
issue" (Quoted in Gatell 1960,15).

Although Munoz Rivera beat back the independence challenge, this was at the
price of having to adopt a more militant autonomist posture (see Gatell 1960).
He continued to demand that Congress grant Puerto Rico autonomy: "There is
no reason which justifies statesmen in denying self-government to my country
and erasing from their programs the principles of popular sovereignty" (Cong,
Rec. 1916, 7471). After Munoz Rivera's victory, Washington appeared ready to
enact new colonial legislation. President Wilson informed Congress in December
5, 1916, "The present laws governing the Island and regulating the rights and
privileges of its people are not just.. . . There is an uneasiness among the people
of the Island and even a suspicious doubt with regard to our intentions concern-
ing them" (Cong. Rec, 1916,17).

As the war continued to rage in Europe the BIA became ever more insistent on
obtaining U.S. citizenship for Puerto Ricans. Mclntyre asserted that its denial
"has become an humiliation to some Porto Ricans and a basis for agitation on
the part of others." He reaffirmed that "the people of Porto Rico should be made
citizens of the United States to make clear that Porto Rico is to remain perma-
nently connected with the United States." Mclntyre also called on Congress to
make it "plain that the Constitution and general statutory laws of the United
States were not extended to Porto Rico and that there was no direct or implied
promise of statehood" (USDW BIA 1916,18). Governor Yager repeated this idea
in a New York Times interview: "I know of no gift that would go so far toward re-
moving dissatisfaction and difficulties in Porto Rico as a simple grant of United
States citizenship " (December 9,1916,4:10).
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U.S. citizenship and permanent colonialism were the essential components of the
Jones Act. Congress finally acted when U.S. entry into the European war was im-
minent. On the opening day of debates on the Jones-Shaforth Bill, Minnesota
representative Miller announced his support for the measure, including U.S. cit-
izenship, "so ... that the independence propaganda be discontinued, and that
our sovereignty remain there permanently." He warned that "agitation for inde-
pendence in Porto Rico must come to a decided and permanent end." To thun-
dering applause he affirmed that "Porto Rico will never go out from under the
shadow of the Stars and Stripes'* (Cong, Rec. 1916, 7473), The House Insular
Committee chair instructed Mufioz Rivera that "the people of the United States
desire that Puerto Rico remain as a permanent possession of the United States...
this talk of independence is an idle dream of the Unionist Party" (quoted in Wag-
enheim and Wagenheim 1994, 124). Yager testified that Puerto Rico "will always
be part of the United States, and the fact that we now after these years, make
them citizens of the United States simply means ... that we have determined
practically that the American flag will never be lowered in Porto Rico" (quoted in
Cabranes 1979,82).

The grant of citizenship was proposed as measure to dampen support for in-
dependence and to demonstrate U.S resolve to retain Puerto Rico as a colony.
However, there was no congressional sympathy for statehood. Senator William A.
Jones was unequivocally opposed to statehood: "If Porto Rico were admitted to
statehood there would be two senators and at least half a dozen Porto Rican rep-
resentatives; and the fear exists that they might exercise a decisive influence in the
United States Congress and practically enact laws for the government of the
United States. For this reason I believe there is no opinion favorable in the United
States" (Quoted in Barcel6 1928,30).

The importance of preserving Puerto Rico as a stable and loyal bastion in a
volatile Caribbean region during these years cannot be overemphasized. Repre-
sentative William Green of Iowa emphasized Puerto Rico's importance for U.S.
regional security; "While we hold it, it is an outpost for defense of the Panama
Canal; held by any other nation it becomes a point of attack in war and danger in
peace. For their own good and our good we must retain some kind of control
over Porto Rico" (Cong, Rec. 1916, 7487). Representative Miller told his col-
leagues that "Porto Rico is necessary to the United States as a key defense of the
whole American continent against aggression from Europe" (Cong. Rec. 1916,
7473). Representative Cooper endorsed U.S. citizenship for Puerto Rico in terms
of national security: "We are never to give up Puerto Rico for, now that we have
completed the Panama Canal, the retention of the island becomes very important
to the safety of the Canal, and in that way to the safety of the nation itself. It helps
to make the Gulf of Mexico an American lake" (quoted in Maldonado-Denis
1972,106).

The European War and Puerto Rico's Political Status
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While the European powers were engaged in the bloodiest war the world had
known, the United States consolidated its Caribbean defense perimeter (Turk
1978, 201}.2 Interventions ordered by Presidents Roosevelt, Taft, and Wilson,
during the war and immediately thereafter, made evident their resolve to employ
military might to preserve order and protect U.S. interests in a region considered
an area of vital strategic importance (Challener 1973, 408). Puerto Rico figured
prominently in this strategy of consolidating U.S. military hegemony in the re-
gion. Control of the Mona Passage between Puerto Rico and Haiti was of partic-
ular strategic significance for planners (Bradford 1899,739). Barely a week before
the Jones Act was signed into law the New York Times reported, "Every effort is
being made to place West Indies affairs in as settled a condition as possible, not
only to discourage insurrections which might distract the attention of this gov-
ernment at a critical time, but also in some measure to prevent breeding places
for possible plots against the Panama Canal" (February 21,1917,6:3),

Ms. O. H. Belmont, president of the Congressional Union for Women's Suf-
frage, told a Times reporter that President Wilson "has announced his desire for
immediate action on the bill giving self-government to the Porto Ricans as a war
measure. The imminence of war makes it wise, the President thinks, to insure the
loyalty of the Porto Ricans" (February 22,1917,20:4).

Soon after the declaration of war against Germany, Congress extended the se-
lective draft laws to Puerto Rico. Puerto Ricans were required to register for the
compulsory military service on July 5, 1917. In 1917 the Puerto Rican regiment
was brought up to its authorized strength of 1,969 men and transferred to
Panama, where it was stationed from May 1917 to March 1919 (Cabranes 1979,
15; Negroni 1992,374). By the end of the war, over 4,000 Puerto Ricans were sta-
tioned in Panama to guard the canal (Clark 1975,37). By October 26,1918, about
241,000 Puerto Rican men had registered for military service, 17,855 of whom
were inducted into the army (Capd Rodriguez 1921, 545; Clark 1975,37).

Puerto Rican males were conscripted into military service but denied any rep-
resentation in the government that had sent them to war. For some Puerto Ricans
compulsory military service was "a blood contribution, a terrible taxation, to be
levied on ... Puerto Rico's manhood, for the purpose of raising a large national
army, in an equal proportion with every one of the States" (Capo Rodriguez 1921,
545). It was precisely these concerns that provoked Governor Yager to report that
he "feared that compulsory service coming so soon after the enactment of the
Jones bill, might bring on a campaign of misrepresentation of the motives of the
American government in granting citizenship, and that the natural desire of many
persons to escape the draft might lead them to renounce American citizenship
under the first proviso of section 5 of the Jones Bill" (USDW Annual Report 1918,
2). However, the opposition never materialized, and, in fact, U.S. citizenship was
not a prerequisite for conscription into the armed forces (See Cabranes 1979,16).

For Union Puertorriquena there was no contradiction between patriotism to-
ward the United States and its aspirations for territorial autonomy. In August
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1917, Jose' de Diego, speaker of the House, wrote to President Wilson, "The
House also resolved to express to the people of the United States that the people
of Porto Rico were ready to contribute with their blood, under the glorious flag
of the United States to the triumph of democracy throughout the world and de-
mand from the United States the completion of its work in Porto Rico by grant-
ing to our people the full right of self government" (New York Times, August 15,
1917).

On the eve of U.S. entry into the war the military encountered an unantici-
pated irony of colonialism. It learned that its proposal to organize a National
Guard unit in Puerto Rico was unconstitutional, because the country was an un-
incorporated territory. The BIA reported that "existing law ... had rendered im-
possible in the past the creation of national guard organizations in Puerto Rico."
To overcome this prohibition, the army included a clause in the National Defense
Bill of 1916 that "the word Territory as used in this act" relating to the National
Guard "shall apply to Puerto Rico" (USDW BIA 1916,19). Puerto Rico was an in-
corporated territory for the purposes of its militarization.

The BIA wanted Congress to rescind the provision in the Foraker Act that autho-
rized the legislature to establish voting requirements. According to Munoz
Rivera, the BIA-drafted bills presented by Shafroth and Jones were "ultraconser-
vative, and do not respond to the desires of our people, nor ... to the just de-
mands of our party, especially with regard to citizenship" (Gatell I960,9). Puerto
Ricans directed their ire with the BIA's regressive proposal at Congress. Given the
intensity of the opposition, Congress chose not to link U.S. citizenship with the
more centralized and less participatory colonial administration proposed by the
Bureau of Insular Affairs. Gaining the disgruntled acquiescence of Puerto Rico's
established political leadership was preferable to feeding their simmering hostil-
ity at this critical juncture.

The voting requirements were the most controversial and strenuously debated
provision of the proposed Jones Act. The House version rescinded the universal
male voting provisions that had been in place for sixteen years by substituting
property and literacy requirements. Illiterate males or men not able to pay three
dollars in annual insular taxes would be deprived of the right to vote (New York
Times, May 6,1916). Moreover, the BIA insisted that only male property-owners
be eligible to hold legislative office. Governor Yager purportedly called for the re-
strictive provisions because he was certain that corporations controlled the votes
of large numbers of their male employees. Allegations of electoral fraud and the
presumption that an uneducated male voting population was incapable of acting
in a politically responsible manner were the alleged rationale for disenfranchising
about three quarters of the male votes. A New York Times editorial endorsed the
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position: "We desire to place the local government in the hands of intelligent per-
sons and also to prevent dissatisfaction and hostility among the islanders" (Dec.
26, 1916, 10:03).

These restrictive provisions were strenuously debated in both the House and
Senate and were ardently resisted by Puerto Rico's political parties (see Ringer
1983,997-1028). Iglesias Pantin demanded that "property should never be a rea-
son to deprive the citizens of Puerto Rico of the political and civil rights" (Igle-
sias Pantin 1958, 399). He called the measure "a dangerous proposition," and
warned, "To give to only those with property qualification the right to control the
affairs of the people of the island will have a tendency to strengthen and encour-
age the agitation and propaganda of those who are already spreading anti-Amer-
ican sentiments and striving for the independence of the island" (U.S. Senate
Committee on Pacific Islands and Porto Rico 1916, part 3, p. 137).

Mufloz Rivera criticized those members of Congress who were prepared to
disenfranchise 70 percent of the quarter million male registered voters because
they did not satisfy certain academic and financial qualifications (Cong. Rec.
1916,7472). Cayetano Coll y Cuchi could not understand why men who had re-
sponsibly exercised their right to vote for fourteen to fifteen years should be dis-
qualified from voting, without any valid justification for the denial of these civil
rights (U.S. Senate Committee on Pacific Islands and Porto Rico 1916, part 1, p.
66). Representative Meyer London, of the Socialist Party, admonished Congress
that if it approved the controversial proposal it would "reestablish the principle
that property is entitled to a vote and not the human being" (Cong, Rec. 1916,
7477). He rationalized that the disenfranchised voters "will have the right to use
the revolver, and will have the right to use violence, and will have the right to kill
Governors. Do you deny to a man the right to express his views through civi-
lized methods, through the medium of the ballot? He has the right to use every
weapon, at his command and every protection" (New York Times, May 16, 1916,
9:3).

The storm of controversy convinced the Senate Committee to liberalize the
male suffrage requirements by waiving the restrictions for ten years "for all legally
qualified electors of Porto Rico at the last general elections." The committee felt
that "within the next 10 years those for whom this exception is made will be able
to qualify under one of the alternative conditions of voting" (quoted in Ringer
1983, 1014). However, this proposal only made sense in the context of a func-
tioning educational system. But such a system did not exist. John Lennon, a
member the U.S. Committee on Industrial Relations, reported that the public ed-
ucation system was in crisis and that approximately 200,000 children were not re-
ceiving any educational instruction (U.S. Senate Committee on Pacific Islands
and Porto Rico 1916, part 2, p. 125). Citing government deficits Yager reduced the
1914 budget for public education by $700,000.

According to Samuel Gompers, because of the failure of public education hun-
dreds of thousands of Puerto Ricans, through no fault of their own, would be de-
nied their civil rights to select their representatives. He pointed out that "the lit-
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eracy qualifications are raised for voters although those responsible have denied,
refused, failed to give the children an opportunity to obtain even a rudimentary
education" (U.S. Senate Committee on Pacific Islands and Porto Rico 1916, part
2, p. 123).

The New York Times reported that the Senate passed the Jones Act only after a
provision for women's suffrage was dropped in order to prevent a filibuster by
those who opposed the provision (February 21,1917). By a vote of eighty to fifty-
nine the House had earlier defeated an amendment to the Jones act that would
have granted women the vote (New York Times, May 24,1916). The final bill es-
sentially preserved universal male suffrage, imposed an age requirement of
twenty-one years or over, and mandated that all electors and candidates be U.S.
citizens. Congress also allowed the Puerto Rican legislature to prescribe addi-
tional qualifications, but prohibited property qualifications for any male voters.
The BIA was forced to abandon its excessively restrictive suffrage proposal, which
would have empowered only a small, conservative sector of the male population
to participate in the political process.

The New and Improved Colonial State

The Jones Act preserved intact the colonial structure through which the metro-
politan state continued to control and monitor activities in Puerto Rico. It estab-
lished a measure of equilibrium between expanding the scope of Puerto Rican
participation in colonial administration and subjecting this participation to
closer regulation by the central authorities. The law did not affect Congress's ple-
nary powers over Puerto Rico. Congress could still amend or annul insular legis-
lation or apply federal legislation. Although Puerto Ricans had requested the
transfer of jurisdiction from the War Department to another executive agency,
Congress ignored these requests and reaffirmed the role of the BIA in conducting
Puerto Rican affairs.

However, Congress did significantly expand Puerto Rican involvement in the
legislative sphere. The Jones Act included a bill of rights partially modeled on
that of the United States, but did not extend constitutional protection to the
colony. It modified the colonial administration, but retained the executive-cen-
tered republican form of government established under the Foraker Act. The
governor was granted greater powers to appoint officials without executive and
congressional supervision. He exercised a conditional veto, which could be over-
turned with a two-thirds vote of both houses. However, the governor was re-
quired to transmit legislation that he did not approve to the president, who
could veto the legislation or sign it into law. Congress established separate leg-
islative and executive branches by rescinding the legislative functions of the Ex-
ecutive Council. The council was replaced by a cabinet of six executive depart-
ments, including the newly established Department of Agriculture and Labor
and the Department of Health. The Finance and Interior Departments were
retained.
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Because of their centrality to the Americanization process, the commissioner
of education and attorney general continued to be appointed by the president of
the United States. In the opinion of federal court judge Peter Hamilton, "The
public school and the Federal Court are the two educational forces for Ameri-
canization on the island" (quoted in Fram 1986,113). Senator Jones insisted that,
with respect to language policy, "It would be better to have the matter under the
control of the commissioner of education appointed by the president, so as to in-
sure the continued teaching of English in the public schools" (quoted in Ringer
1983, 1012). The commissioner had specific powers; He approved all disburse-
ments, prepared rules governing the selection of teachers by local school boards,
and prepared all courses of study.

The attorney general also had great authority and supervised the operation of
the insular judicial system in accordance with the norms and practices of the fed-
eral courts. Puerto Rico was incorporated into the first circuit of the U.S. District
Court, and the decisions of the Puerto Rican Supreme Court were subject to re-
view by the U.S. Supreme Court. Puerto Ricans had repeatedly argued against the
extension of the district court system to Puerto Rico because it was the mecha-
nism through which federal laws were enforced in the colony. According to attor-
ney Charles Hartzell, who served as a consultant to the congressional commit-
tees, the district "court was established very largely for the purpose of affording
the administration of law in such a manner as to induce the development of the
country and the investment of American capital" (U.S. Senate Committee on Pa-
cific Islands and Porto Rico 1916, part 1, p. 30). Manuel Rodriguez Serra,
spokesperson for the Civic Association and other political organizations, sum-
marized the Puerto Rican view on the U.S. District Court: "It establishes a differ-
ence in the manner of distributing justice repugnant to our people and not un-
derstood by them. The comparatively few Americans who are in business in the
island have not one single reason to doubt the ability, integrity and impartiality
of the Porto Rican courts. Only an unjustified prejudice could create such doubt"
(U.S. Senate Committee on Pacific Islands and Porto Rico 1916, part 1, p. 37).

The office of the auditor was an independent agency whose director was ap-
pointed by the president and accountable only to him. According to the Brook-
ings Institute, through this office "Congress has the means of assuring itself that
the affairs of the Island, from the financial standpoint at least, are being honestly
conducted" (Clark 1930, 112), The auditor interpreted existing law in deciding
whether to approve or deny disbursements of funds to finance projects approved
by the legislature. According to legal scholar Trias Monge this was a "grave in-
fringement on the functions of the legislature," which violated the principle of
separation of power by shifting a legislative responsibility to the executive branch
(Trias Monge 1980, 2:95). The Jones Act established a fully elective legislature
consisting of an upper and lower house. The upper house consisted of nineteen
male senators, and the lower house, or Cimara de Representantes, consisted of
thirty-nine males.

206 A New Beginning



Sections of the Foraker Act that were favorable to U.S. corporate investments
were retained. However, Congress did include two provisions that were eventu-
ally to develop into fiscal tools for financing capitalist development. All bonds is-
sued by the government of Puerto Rico would be exempted from federal, state,
and municipal taxes. No duties would be imposed or collected on Puerto Rican
exports, and its internal revenue laws could be applied to articles imported from
the United States on a nondiscriminatory basis. These measures were designed to
stimulate the inflow of capital into the colony, increase the revenue base of the
colonial state, and expand the volume and range of trade. With the elimination
of the Executive Council the power to grant franchises was transferred to a pub-
lic service commission consisting of a president and two associates appointed by
the governor. The franchises needed gubernatorial approval, and Congress had
the power to annul or modify all franchises granted.

The Jones Act also listed the order in which funds would be disbursed if rev-
enues were insufficient to meet the colonial state's financial obligations. The "first
class" disbursements were for the expenses of the executive, judicial, and legisla-
tive branches; in addition, Congress stipulated that "interest on any public debt
shall first be paid in full." The second class appropriations were for all institutions
"where the inmates are confined involuntarily." Expenses for education and char-
ities ranked third.

The Jones-Shafroth Act preserved the highly centralized structure of decision-
making that was established by the Foraker Act. The act embodied the prevailing
congressional attitude that justified depriving Puerto Ricans of a decisive role in
their own government. Congress remained content in its belief that continued
U.S. tutelage and education of the colonial subjects was necessary. Governor
Yager candidly expressed these views: "The intention of Congress was to proceed
with due caution ... and to reserve to the national government for a considerable
period all of the checks and restrictions upon the local administration" (quoted
in Clark 1975,28), Matters of defense, immigration, tariff and monetary policy,
and communications were under federal jurisdiction. Nothing in the act modi-
fied the plenary powers of Congress to legislate for Puerto Rico, nor did it change
the country's constitutional status as an unincorporated territorial possession.
Little had changed in terms of the extraordinary powers reserved for the colonial
regime to continue the process of transforming Puerto Rico's economy into a for-
eign branch of metropolitan sugar and tobacco trusts. By denying Puerto Rico
control over all areas that are within the sovereign right of a nation, the metro-
politan state reaffirmed the island's colonial status.

The Jones Act established additional agencies and, unlike the Foraker, had their
powers set by federal law. Once the powers were codified in federal law, the
Puerto Rican legislature could not redefine the responsibilities of the executive
agencies without an act of Congress. The structure of colonial administration
could only be altered by Congress. The legislature was effectively denied the
power of the purse, since the governor was given a line-item veto. In effect, the
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governor had the authority to dictate the colony's budget without being held ac-
countable, since he had the authority to arbitrarily strike out appropriations
items he objected to (Capo Rodriguez 1919, 581). The governor's broad ap-
pointive powers not only deprived elected representatives of patronage powers,
but denied the electorate any voice in selecting officials who had an immediate
and direct impact on their lives.

Nonetheless, the Jones Act did represent a partial defeat for the BIA. Congress
did give in to certain demands by Puerto Ricans, including the separation of ex-
ecutive and legislative functions, and an upper and lower legislative house.
Puerto Ricans persuaded Congress to modify the proposal for investing the gov-
ernor with an absolute veto over legislation. Congress did not accept the bureau's
request for increasing the limitations on corporate landholdings to three thou-
sand acres. Nor did it, in the end, respond favorably to the bureau's recommen-
dations for voluntary as opposed to collective citizenship. Congress also dis-
missed the BIA's request for a highly limited electoral franchise that would have
disenfranchised a large portion of the male population. It also rejected the BIA's
recommendation for even greater appointive powers of the governor and for
vesting the governor with absolute veto powers.

Given the influence of the BIA and its long experience in territorial manage-
ment, it is interesting to speculate as to why Congress decided to reject some of its
most significant recommendations. Some members of Congress considered that
the restrictive citizenship and franchise requirements were excessive and antide-
mocratic constraints on political behavior. After seventeen years of relatively con-
structive relations with Puerto Rico, which were in marked contrast with the expe-
rience in the Philippines, Congress felt that the measures proposed by the BIA wer
unjustified. Congress doubted Puerto Rico would prove more manageable under
the autocratic system the BIA envisioned than under the more liberal measures it
proposed. The extraordinary efforts by Puerto Rico's political leadership, particu-
larly the Unidn Puertorriquena, to reform the colonial regime were undoubtedly
also a significant factor that influenced congressional thinking on Puerto Rico.

Although Puerto Ricans did attain their long cherished goal of becoming U.S.
citizens, it was a second-class citizenship. Supreme Court justice William Taft ob-
served, "What additional rights did it give them? It enabled them to move into
the continental United States and becoming residents of any State there to enjoy
every right of any other citizen of the United States, civil, social and political"
(quoted in PRFAA 1988,139). The hopes of the Republican Party that citizenship
would finally initiate a process culminating in statehood were dashed. Congress
made explicit its intention to divorce citizenship from territorial status, and for
the first time it granted citizenship to a people without the explicit condition of
eventual statehood (Cabranes 1979,99). Puerto Ricans were not entitled to con-
stitutional guarantees as long as they resided in the colony, nor did they have a
voting representative m Congress.
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Republicans and Unionists alike declared the Jones Act a significant victory.
On August 14,1917, the Camara de Representantes unanimously agreed to send
President Wilson a message of "gratitude to the American people for the law
which in part has satisfied the legitimate aspirations of the Puerto Rican peo-
ple" (quoted in Bothwell Gonzalez 1979,2:309), For Munoz Rivera the Jones Act
was "a step forward on the right road and a reform that will prepare the way for
another, more satisfactory one, which will come a little later, provided that my
fellow countrymen can demonstrate their ability to govern themselves." How-
ever, the other prominent Unionist, Jose' de Diego, believed the Jones Act was
passed "for the one and only purpose of assuring a despotic government for
Puerto Rico and for no other reason" (quoted in Maldonado-Denis 1972,110).3

The Republicans waxed triumphant, since they proclaimed, mistakenly, that
with the grant of citizenship the United States had effectively incorporated
Puerto Rico.4

Republicans and Unionists did not wait long before calling for changes to the
Jones Act. In their parry platform the Republicans called for statehood when the
illiteracy rate had declined to 29 percent. They called on Congress to designate
Puerto Rico an incorporated territory, and repeated their long-standing demand
to eliminate the U.S. district court system and transfer its functions to the insu-
lar court system. The annexationist position then, as now, was that the United
States had only two viable options for Puerto Rico: statehood or independence.
The Republicans declared, "If the people of the United States do not wish to
admit us into the family of states, no other solution is open than to grant us in-
dependence, also we protest any colonial plan" (quoted in Pagan 1972, 1:183).
The Unidn continued to adhere to the ideal of autonomy and "reaffirmed its pur-
pose of continuiag the struggle for the establishment of a complete democratic
regime, that will give our people the power to legislate without restrictions, over
all matters that affect their life and rights, and to elect all the officials in the pub-
lic administration" (quoted in Bothwell Gonzalez 1979,2:357).

The colonial state was empowered with the policy tools and personnel to pro-
mote a pattern of unjust economic growth and political exclusion that would
generate new challenges to its rule. Twelve years after the Jones Act was passed,
Resident Commissioner Cordova Davila continued to criticize the bill. In Elmira,
New York, in 1929, Cordova told his audience that "the Governor of Puerto Rico,
appointed by the President, enjoys extraordinary powers," The legislature "can be
converted by the executive into a mere debating society as he has the absolute
power of veto." Cdrdova observed that since the governor's decisions are "final, he
practically makes the budget and controls all the finances of the government of
Puerto Rico." He concluded that Puerto Rico did not a have republican form of
government, since "the supreme power does not reside in the whole body of the
people and it is not exercised by representatives elected by them" (Cordova
Davila 1929,10-11).
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While the Union Puertorriquena waged a campaign for autonomy, Puerto
Rican women fought to gain the right to vote. Women not only confronted male
opposition, but had to wrestle with class, ideological, and social differences that
inhibited the formation of a unified women's suffrage movement. Moreover,
Puerto Rico's colonial status imposed unique legal dimensions to the suffrage
movement. Suffrage leaders argued that Puerto Rican men were demanding au-
tonomy to conduct, the affairs of government as they wished, but were ignorant
of the needs and aspirations of women, who constituted approximately half the
population. In 1920 the United States enacted the Nineteenth Amendment to the
Constitution, which gave women the vote. Puerto Rico's status as an unincorpo-
rated territory armed the opponents of women's suffrage with a convenient legal
argument to deny women the vote. In 1920 the BIA's Judge advocate, citing the
Insular Cases, calmly reported that "an axiom of government of our dependent
peoples is that a prerequisite to efficiency is adherence to the doctrine of the non-
applicability of the Constitution as a body of organic law to the outlying posses-
sions of the United States" (Clark 1975,43).

In 1908 women labor leaders persuaded House delegate Nemesio Canales to
introduce the first woman's suffrage bill (Azize Vargas 1987, 20). Between 1908
and 1929 approximately one dozen bills to confer the vote to women were intro-
duced in the Puerto Rican legislature, but each failed to pass (USDW Annual Re-
port 1927, 64),The legislature ignored the recommendations of Governors
Montgomery Reilly in 1921 and Horace Towner in 1927 to grant women the
right to vote (Clark 1975,44). Only after the U.S. Congress threatened in 1929 to
amend the Jones Act to give women the vote, did the legislature approve a
women's suffrage bill. Registered voters who had voted in the general election of
1928, and every man or woman who was twenty-one years or over on the day of
the election and who could read and write would be eligible to vote starting in
the 1932 general elections. The public schools were authorized to certify the lit-
eracy of all eligible voters. In 1935 the literacy requirements were eliminated. The
legislature decided to finally act because women had brought the battle to the
U.S. Congress. In this crusade U.S. women's organizations worked closely with
Puerto Rican suffrage activists.

The struggle for women's political rights was split into two major strains that
reflected the distinct social class orientations and material interests of working
women and women from the middle and upper strata of society. One current
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Women and the Vote:
Making Universal Suffrage Really Universal

The political entity, the people of Puerto Rico, is ft conglomeration of men and women, bat
the anomaly exists that only the former have the right to become involved in the affairs of
the country,
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originated from the organized labor movement, almost exclusively from the FLT.
A second current emerged from associations that represented professional women
and women from economically privileged sectors (Colon, Mergal, and Torres
1986,41). In Puerto Rico, as in the U.S., class and ideological divisions diluted the
strength of the suffrage movement, which conveniently permitted the colonial
legislature to procrastinate in its response to women's demands for political in-
clusion. As late as 1926 the working-class women and suffragettes attempted to
organize a united front, but the efforts failed because some suffragettes rejected
the demand for universal female suffrage (Azize Vargas 1987,21),

Ana Roque de Duprey and Mercedes Sola founded Liga Femfnea Puertor-
riquena, which was one of the earliest suffrage organizations. In 1917, as the
Jones Act was being debated, the Liga Femlnea sent a provocative memorial to
the Puerto Rican legislature asserting, "There is no just reason to continue to sus-
tain the political inferiority of the woman, a humiliating status that we refuse to
validate any longer with our silence" (quoted in Azize 1979, 83). The Liga
Feminea was reorganized as Liga Social Sufragista. This was one of the most
prominent organizations of women from higher socio-economic categories and
claimed to represent "the most intellectual feminine element of Porto Rico"
(Clark 1975,40), Liga Social wanted the vote for literate women who were at least
twenty-one years old—an extremely small percentage of the female population.
Roqu6 de Duprey, one of the founders of the Liga Social, had a long and re-
spected history of engagement in women's issues and was a journalist and
founder of a number of periodicals and magazines, including the historically sig-
nificant La Mujer del Siglo XX (Serrano 1986; Sola 1923, 823). Carlota Matienzo
and Angela Negrdn Muftoz also emerged as leaders and joined Roque" de Duprey
in directing the Liga Social Sufragista (Silvestrini and Luque de Sdnchez 1990,
419). In 1921 the league was reorganized and abandoned the literacy requirement
as a condition for the female vote (Coldn, Mergal, and Torres 1986,42). In 1925
the Liga Social Sufragista, now under the leadership of Dr. Marta Robert de
Romeu, conducted a survey of all Puerto Rican legislators to determine whether
they endorsed suffrage for women, and if so whether it should be restricted by lit-
eracy (Bothwell Gonzalez 1979, 2:369). The same year she and Isabel Andreu de
Aguilar broke from the Liga Social because of its growing association with the
Socialist Party, and established the Asociacidn Puertorriquena de Mujeres Sufra-
gistas, which wanted the vote confined to literate women (Colon, Mergal, and
Torres 1986,43).

Other suffrage organizations also waged the battle for women's inclusion in
the political process. Among these were the Liga Sufragista Democratica, which
was established in 1925 and was led by Milagros Benet de Mewton, and the Aso-
ciacidn Pan Americana de Mujeres (1923). These organizations were nonpartisan
and carried on their political campaigns to obtain the vote for women in the
United States as well as Puerto Rico. They were established principally by edu-
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cated women from the middle sectors. Initially only interested in getting the vote
for literate women, these organizations later emerged as advocates for universal
suffrage, and in the process drew closer to the ideals of the working-class women
in the PLT and the Socialist Party (Azize Vargas 1987,21; Colon, Mergal, and Tor-
res 1986,43).

With the advance of capitalism women were rapidly absorbed into emerging
industries. The material conditions under which they labored and the duality of
their identity, as material and reproductive beings who lived in a patriarchal sys-
tem, were powerful factors that politically radicalized women. The quest for po-
litical equality among many working women was the outgrowth of a struggle for
economic equality in the workplace. Luisa Capetillo and Juana Colon emerged as
national labor leaders. They were controversial figures of the moment: theoreti-
cally sophisticated and politically adventuresome, and in the vanguard of politi-
cal and social currents of the time.

Legions of radicalized female workers who were members of the Federation
Libre de Trabajadores and the Socialist Party pushed forward with a broad
agenda of economic justice and universal suffrage. Puerto Rican working-class
women took the battle for political rights to the legislature before middle-class
women had organized the suffragette groups (Azize Vargas 1987, 20; Scarrano
1993, 652). In 1908 the FLT approved a resolution calling on the legislature to
enact universal female suffrage. A decade later, in 1919, during the first congress
of Mujeres Trabajadoras, the membership approved a resolution calling for the
"establishment of equal rights and privileges for women as well as for men in the
social, political and economic order." The Mujeres Trabajadoras called for female
suffrage without restrictions and demanded that women be permitted in the leg-
islature (Colon, Mergal, and Torres 1986, 42; Silvestrini and Luque de Sanchez
1990, 451). The 1919 program of the Socialist Party also demanded "universal
and secret suffrage for men and women" (quoted in Quintero Rivera 1976, 110).
The Socialists were opposed to the literacy requirement, since it disenfranchised
a large number of female party members. By restricting the vote only to literate
voters, the Union and the Republicans hoped to increase their electoral base
among middle-class and educated urban dwellers. The Socialists, whose mem-
bership was comprised of campesinos and manufacturing workers, many of
whom were deprived of an education, would not be able to expand their electoral
base (Colon, Mergal, and Torres 1986,43).

In 1924 two working women brought suit to force the election board to regis-
ter them for the forthcoming elections. The board refused, and the women ap-
pealed to the Supreme Court of Puerto Rico. The court ruled that since the U.S.
Constitution did not automatically extend to the unincorporated territorial pos-
session of Puerto Rico the women's right to vote was not protected by the Nine-
teenth Amendment (House 1928,14). According to Governor Towner, "This de-
cision would appear to leave this important question to the action and control of
the Legislature of Puerto Rico" (USDW Annual Report 1924,72).
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After repeated rebuffs by the legislature, the suffrage organizations went to
Washington to petition the U.S. Congress to amend the Jones Act. They obtained
the support of their sister organizations in the United States. The Liga Social be-
came affiliated with the National Party of Women, and the Asociacion Puertor-
riquefta de Mujeres joined with the National Association of Voting Women
(Colon, Mergal, and Torres 1986,44), In 1926 Senator Bingham, whose commit-
tee had jurisdiction over Puerto Rico, introduced a bill to confer the vote on
women. But the measure included a punitive clause that would further curtail the
Puerto Rican legislature's already limited authority over budgets and appropria-
tions. The Puerto Rican Senate sent a resolution to Bingham protesting the bill
because it aimed at "amending the organic Act, which are matters of local inter-
est and should remain within the exclusive jurisdiction of the legislature." Ri-
carda Ramos, president of the Liga Social Sufragista, and Milagros B. Mewton,
president of the Pan American Association of Women, responded by immediately
sending Congress cablegrams endorsing the Bingham bill (Cong, Rec. 1928,
4058). The Bingham bill died in committee.

Representative Edgar Kiess, chair of the Committee on Insular Affairs, intro-
duced a bill (H.R. 7010) to amend the Jones Act to provide for universal suffrage.
His measure prohibited property qualifications as a condition for voting and
provided that "the right to vote shall not be denied or abridged on account of
sex." Mary Caroline Taylor of the U.S.—based National Woman's Party intro-
duced the Puerto Rican suffragists at the April 30, 1928, hearings (U.S. House
1928a, 2). Marta Robert, secretary of the Liga Social Sufragista and director of the
Maternity Hospital, testified that her organization was "discouraged at the long
delays that we have suffered in our efforts to effect the passage of this bill." She
called on Congress to give "the women of Puerto Rico the right to vote in their
own country. We would like to have the same rights enjoyed by the women of the
United States" (2). Robert reminded Congress that "the right to vote... is inher-
ent in our citizenship." It was ludicrous, she pointed out, that Puerto Rican
women could migrate to the United States and after meeting state residency re-
quirements could vote for "any of you Congressmen, but we have not the right to
vote for anybody in Puerto Rico." Robert concluded by telling the committee,
"Your laws seem to think she ["woman"] is competent to choose the lawmakers
of the country, yet when she remains in Porto Rico it is said tacitly, that we do not
know how to choose our representatives, and the men must do that for us . . . .
This is something that is against all reason and principles" (5).

Rosa Emanuelli, a schoolteacher from San Juan, testified that, since the vast
majority of teachers were women, "so long as we have been intrusted with the ed-
ucation of children to be good American citizens we ought to have the right to
vote" (6). She reminded Congress that even though Puerto Rican women owned
property and paid taxes, they were not permitted to select their representatives. "It
is, in fact, taxation without representation". She, like Robert, astutely deflected
criticism from Puerto Rican male legislators, by informing the members of Con-
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gress that "we would never come and ask the Congress of the United States to take
away from the Legislature of Porto Rico the rights now vested in it." Puerto Rican
women were simply doing "the same as the women in the United States" who had
come to Congress after "the States had failed to grant suffrage, to vote" (6).

The Republican-Socialist Coalicion cabled the president of the Senate to call
for passage of the woman's suffrage bill. The Coalicion observed that "opposition
due to local rights legislature is less important" than passage of the measure
(Cong. Rec., 3191). In contrast, the Union Puertorriquena opposed congressional
action on the grounds that it constituted interference in local matters. UP presi-
dent Barcelo argued that the "extension of the franchise is a matter for Puerto
Rico itself to determine" (U.S. House 1928a, 22). Jose de Diego opposed female
suffrage, and arrogantly asserted that Puerto Rican women did not need more
rights than those they already enjoyed (Coldn, Mergal, and Torres 1986,41). Res-
ident Commissioner Cordova Davila, while testifying that he was "strongly in
favor of women's suffrage," was opposed to the legislation because "the Puerto
Rican Legislature should be left to decide questions of a local nature and not
leave them for determination by the American Congress" (U.S. House 1928,11).
He testified that the House of Delegates did not act on the measure because
"there was opposition to the bill in Porto Rico from the Socialist Party on ac-
count of the literacy test" (11), He repeated his long-standing call for self-gov-
ernment for Puerto Rico. Ana Velez, president of the Asociacion Puertorriquena
de Mujeres Sufragistas, wrote C6rdova Davila to "energetically protest your atti-
tude against women suffrage" (Cong, Rec, 1929,3192),

Mary Caroline Taylor countered that "in connection with this question of self-
government, . . . one-half of the citizens of Porto Rico have no self-government"
(U.S. House 1928a, 13). She assured Congress that the proposed "amendment to
the organic act of Porto Rico does no violence whatever to Porto Rican affairs or
Porto Rican independence, because as it stands now the legislature is made up of
only one-half of the citizenship who have a right to legislate for the other half"
(9). The former attorney general of Puerto Rico, George C. Butte, supported the
measure; "I really feel that the women of Porto Rico, having made such long ef-
forts to get the ballot from their own people, and having failed owing to local
conditions, have a right to come before the Congress of the United States and pe-
tition for that amendment of the organic act" (16).

The Committee on Insular Affairs favorably reported the bill and wrote that
"the people of Porto Rico are full citizens of the United States and [the] commit-
tee sees no reason why the right to vote should be denied to the women of Porto
Rico" (U.S. House 1928b). The Senate Committee on Territories and Insular Pos-
sessions also favorably reported the bill, although a minority was opposed. The
minority report observed, "There was opposition to the bill in Porto Rico from
the Socialist Party, on account of the literacy test, and I believe that is the reason
that this bill did not pass the House" (Cong. Rec. 1929,3192).
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The Senate floor debate engaged proponents of states' rights against advocates
of universal suffrage. Senator Tydings, a states' rights proponent, argued that
Puerto Rico's legislature had the authority to confer suffrage on women, "if it sees
fit to do so, without any help or action at all on the part of the Federal Congress."
He asked Senator Bingham, "Does not the Senator think that the people of Porto
Rico are competent to handle their own affairs down there without coercion or
guidance from the Federal Government in this purely local matter?" (3191). Sen-
ator Hayden wrote to Ana Velez that he did not want to act "until after the Legis-
lature of Porto Rico has had every reasonable opportunity to solve the problem
in its own way" (3192). He was insistent, however, that the suffrage bill should
contain a literacy requirement, because he believed "that ballots in the hands of
ignorant voters are much more to be dreaded than the arms of invading armies,
I am also a firm supporter of an educational qualification for voters." If the
Puerto Rican legislature did not enact universal suffrage, Hayden said that he
would introduce an amendment to H.R. 7010 that "no person shall have the right
to vote who . . . shall not be able to read the Constitution of the United States in
the English or Spanish language" (3192).

The pressure on the Puerto Rican legislators to act was mounting, and it was
evident they could not continue to deny women the right to vote. On February
11,1929, as the Senate debated the measure, Governor Towner warned the legis-
lature, "Action on the question of Woman Suffrage in Porto Rico should no
longer be delayed by the Legislature. The Congress of the United States has the
matter under consideration, but if you take prompt action here at this time your
judgment will be respected and Congress will not be called upon to act" (quoted
in Clark 1975,45). On April 16,1929, Republican senator Manuel A. Garcia Men-
dez introduced an act to amend the election law. The bill conferred the vote to
women who could read and write and required that all male voters not previ-
ously registered be similarly qualified. The bill was passed by both houses, al-
though Iglesias Santiago Pantin, the Socialist senator, criticized the measure be-
cause the literacy requirements prohibited over 300,000 women and 150,000 men
from voting (Silvestrini and Luque de Sanchez 1990,420).

Despite these reservations the Socialists, who had been severely criticized for
voting against a literacy-based franchise for women, voted for the measure. Leg-
islation was also enacted to organize a literacy campaign in order to increase the
number of eligible voters (USDW Annual Report 1929, 91). In 1935 the voting
requirements were liberalized so that all Puerto Ricans over twenty one who were
U.S. citizens and were not convicted felons could vote. According to Governor
Roosevelt, in 1932 the number of "women voters was beyond expectation,
120,955 women having registered" (USDW Annual Report 1932, 33). Women
immediately became political players; in 1932 the Liberty Party nominated Isabel
Andreu for the Senate and Adela Ramirez for the House of Delegates. The UP
successfully ran Maria Luisa Arceley as the representative from Mayaguez. In ad-

A New Beginning 215



dition, about 304 women were nominated for municipal posts (Silvestrini and
Luque de Sanchez 1990,421).

Puerto Rican women waged an effective struggle to gain the right to vote. After
having exhausted all legitimate channels in the colony, the suffrage organizations
established alliances with their counterparts in the United States, They success-
fully petitioned Congress and almost achieved its approval of an amendment to
the Jones Act. The suffrage organizations presented compelling arguments that
simply demolished the logic employed by the Puerto Rican legislature to deny
women the vote. However, the measure enacted in 1932 privileged Puerto Ricans
who had certain educational requirements, requirements that officials knew
would not be met by the majority of voting-age Puerto Ricans because of the de-
plorable system of public education. Puerto Rico's legislature chose in 1935 to re-
instate the more liberal voting requirements.

Between 1917 and 1932 the colonial experiment gradually but irresistibly
began to unravel. By the time Franklin D. Roosevelt carne to power, Puerto Rico
was on the verge of social collapse, and the proponents of independence and rad-
ical nationalism were gaining adherents. Although Puerto Rico was a remarkably
profitable investment zone for U.S. corporations, it had also been converted into
a Caribbean sweatshop with its attendant social ills and political difficulties. The
obscenity of a society mired in disease and poverty serving as a cornucopia of
wealth and privilege for absentee capitalists and a few domestic firms was not
unnoticed by colonial managers. Yet little was done to effectively mitigate the
scope of immiseration; the few meager efforts to ameliorate such inequality were
ineffectual.

Governors Theodore Roosevelt Jr. and James B. Beverley alerted their superi-
ors in Washington to the country's desperate living conditions. Mufloz Marfn ob-
served that Roosevelt, "probably presented the case of Porto Rico to the American
people, both in its immediate and far reaching aspects, more completely than any
other American or Porto Rican has done" (Muftoz Marfn 1931, 22). Roosevelt's
tenure in Puerto Rico was brief, and he was unable to reverse the country's con-
tinuing social and economic decline. One of the hallmarks of this period of colo-
nial rule was the absence of political will by Puerto Rico's electoral parties to
enact laws to achieve a rational reallocation of the country's resources. Muftoz
Marin observed, "There is plenty of money—the commercial development has
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been truly astounding-—but there is no economic compulsion to share it with the
population" (Munoz Marin 1931,21).

The elected and appointed political leadership proved singularly unwilling to
make the hard decisions needed to reverse the colony's deterioration. A political
symbiosis had been formed among profit-hungry foreign corporations, a colo-
nial state steeped in paternalism and distrustful of the capabilities of the subjects
under its rule, and a complacent local political leadership wanting to protect
their class prerogatives. While the Socialists cannot be accused of such overt class
collaboration, they ultimately became proponents for the metropolitan state's
colonizing mission in Puerto Rico, and through inaction were silent partners in a
political economy steeped in human immiseratioo. Once the uncompromising
enemy of the "bourgeois" political parties, the Socialists devised an electoral
modus vivendi with the Republicans, the statehood party. In 1932, the legislature
came under the control of political parties zealous to demonstrate how "Ameri-
canized" they had become and unwavering in their commitment to Puerto Rico's
annexation as a state.

From 1917 to 1932 Puerto Rico was racked by political party turbulence, as the
parties underwent a seemingly continuous process of dissolution and recompo-
sition. Politically expedient alliances and pacts were readily formed, only to be
dissolved. Often these alliances represented nothing more than tactical maneu-
vers to promote the political ambitions of entrenched leaders, although they were
always justified in eloquent nationalistic rhetoric. Unlikely alliances emerged as
temporary responses by groups that felt threatened by the unpredictable eco-
nomic and social changes befalling the island. Since most political alliances were
created to promote reform of the colonial formula, it is not surprising that the
parties often lacked a coherent ideology and concrete programs for economic
and social reconstruction. For the political leadership, resolution of the status
issue was the panacea for the country's woes.

By the early 1920s, Puerto Rico's elected officials were well aware that the
United States was not about to transform the nonegalitarian social and eco-
nomic order, nor effect any meaningful change in its political status. Since the
metropolitan state had effectively resisted any attempt to limit Congress's ple-
nary powers over Puerto Rico, much of the leadership seemed to accept the in-
evitability of some kind of permanent association with the United States. This
reality, in turn, had its effect on the aspirations and strategies of Puerto Rico's
leadership.

Politics in the Puerto Rico of the 1920s took on the flavor and smell of the
tawdry patronage politics of the big cities in the United States. The mendacity of
much of local politics was papered over by the speeches of seasoned and gifted
political orators. Yet the United States always held Puerto Ricans to higher stan-
dards of political responsibility and performance than it did its own politicians.
A frustrating and humiliating reality of the colonial condition was the supercil-
ious bearing of U.S. officials who depicted Puerto Ricans as if they were geneti-
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cally incapable of self-rule. But this defamation of a national character was
often motivated by nothing more than crass aspirations of U.S. officials to pre-
serve the colony's patronage plums for mainland carpetbaggers (Mathews 1960,
23).

The governorship of Puerto Rico was a rich plum in U.S. politics. Governors
were not appointed because of their expertise in management of colonial affairs
or because they were familiar with the culture and language of the colonial sub-
jects they were appointed to rule. In fact, such familiarity would have been a lia-
bility, since the governors were entrusted with overseeing the "Americanization"
of Puerto Rico. Indeed, Puerto Rico was a political resting place for many colo-
nial officials and its "governorship was a pawn of Washington politics" (Lewis
1963,119). According to Mufioz Rivera, Puerto Rico had become a carpetbagger's
paradise and for this reason alone Congress would not cede more authority to
Puerto Ricans. "There is a reason and only one reason-—the same sad reason of
war and conquest which let loose over the South after the fall of Richmond, thou-
sands and thousands of office seekers, hungry for power and authority, and de-
termined to report to their superiors that the rebels of the South were unpre-
pared for self government" (Cong. Rec, 1916, 7470).

The Jones Act was not the culmination of the Unidn Puertorriquefta's quest for
autonomy. With its grant of U.S. citizenship it was an expedient administrative
adjustment designed to muffle growing commotion against colonial rule. But the
country's political status remained judicially unresolved. Did U.S. citizenship
open the door for Puerto Rico to become an incorporated territory and thus
eventually for statehood? Was it still an unincorporated possession and capable
of either gaining its independence or some form of quasi-sovereign tutelage?
Puerto Rico's ambiguous and unresolved territorial identity conveniently allowed
the political parties to divert their energies into the sterile politics of status. Even
the Socialist Party, which earlier had reviled the bourgeois parties for their obses-
sion with political status, succumbed to the myth that economic benefits would
flow from a change in status.

By 1932 politics had become a perennial contest between elite political organi-
zations whose goals were increasingly divorced from the everyday struggles of the
vast majority of Puerto Ricans. Political parties were fixated on resolving the
county's political status. The political parties diverted their energies and talents
to often futile campaigns to extract minor concessions from the metropolitan
power. Puerto Rico's legions of impoverished and working poor were routinely
instructed that the country's economic ills were a function of its colonial status.
The outcome of all this, of course, was that the political parties eventually lost
much of their broad representative function and became the conduits through
which the dominant economic and social sectors promoted their interests. By
fostering the myth that economic salvation depended on a resolution of the sta-
tus issue, the political parties essentially avoided responsibility for the colony's
calamitous conditions.
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The UP's leadership persisted in blaming Congress for Puerto Rico's endemic
factionalism and fixation on political status. According to Cordova Davila,
Puerto Ricans could not be held accountable for their obsession with colonial re-
form, Cordova Davila pleaded before Congress, "We are not to be blamed for the
different views that are striking our minds. It is not our fault. If there is any fault
at all it belongs exclusively to the doubtful position we are left in through the fail-
ure of the American Congress to define our status" (Cong. Rec. 1928, 6332). In
this, as in virtually all other failings in the colony, Puerto Rican politicians were
quick to blame the United States.

The Union Puertorriquena was victorious in the 1917 general elections, the first
held under the Jones Act. The party gained thirteen of the nineteen senatorial
seats and twenty-four out of the thirty-nine House seats, and sent Felix Cordova
Davila once again to Washington as the resident commissioner. The Socialists
had an impressive showing, obtaining 13 percent of the votes cast, and electing
one representative and one senator (Pagan 1972, 1:185). In the subsequent elec-
tions of 1920, about the same percentage of the voters cast their ballots for the
UP, but it gained two additional Senate and five House seats. The Socialists con-
tinued to register more impressive gains; they almost doubled their electoral sup-
port to 23 percent, reelected Santiago Iglesias Pantin to the Senate, and elected
four of their candidates to the House (Pagan 1972,1:199).

Despite its impressive showing, the period of unquestioned UP dominance
was coming to an end. The political forces favoring statehood had emerged as a
permanent feature of the political landscape. The growing strength of forces op-
posed to the UP was directly related to the changing occupational and class struc-
ture. By the mid-1920s Puerto Rico's class structure had been fundamentally
transformed by a system of monopoly capitalism that was dominated by foreign
corporations. The nature of the economy and its role in the metropolitan net-
work of production and consumption would not change until the late 1940s.
Until then, the occupational and class categories associated with the export-de-
pendent agricultural economy controlled by U.S.-based firms would not be ma-
terially altered. The political parties became the primary vehicles through which
these sectors advanced their interests, and these interests shaped the insular po-
litical discourse and strategies of the period.

On February 1I,1922, the Union Puertorriquefla abandoned independence as
a goal, called for the establishment of "an Association of a permanent and inde-
structible character, between the Island and the United States of America," and
declared that "the creation of the Free Associated State of Puerto Rico is from this
day on, the Program of the party" (Fernandez Garcia 1923,195). The surprising
announcement was made after Representative Philip P. Campbell had introduced
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a bill in mid-January to significantly liberalize the colonial regime. The measure,
written by UP leader Miguel Guerra Mondragon, called on Congress "to declare
the purpose of the people of the United States as to the political status of the peo-
ple of Puerto Rico, and to provide an autonomous government for said island,
creating the free associated state of Porto Rico" (quoted in Clark 1975, 83). On
February 3, Democratic Senator King introduced an analogous bill to provide
complete autonomy for Puerto Rico, "placing it politically on the same basis as a
State in the Union with a governor and legislature elected by the people" (New
York Times, February 11,1922). The bill provided for an elected governor and en-
hanced the powers of the legislature.

UP president Barcelo claimed that "Porto Rican opinion, as expressed through
all parties, is agreed on the absolute necessity for the life of the islanders as a free
people, that Porto Rico be associated permanently with the great republic"
(Barcelo 1925,515). For this reason, the UP developed the "Free State plank." By
proposing the "free associated state," or Estado Libre Asociado, Puerto Rico's be-
leaguered and battered bourgeoisie was relinquishing the goal of independence
in the hope that the United States might bestow on the island more powers of
self-government. Instead of independence, the UP now called for harmonious
relations with the metropolitan state and cooperation with U.S. capital. This
conciliatory posture reflected internal party dynamics that were heavily influ-
enced by powerful landowners and prominent businessmen and lawyers. These
individuals had decided to steer the party away from independence and towards
self-government and permanent association (Mathews I960, 30). The Puerto
Rican Republican Party had strenuously resisted the measure, known as the
Campbell-King bill, fearing that it would become the basis for Puerto Rico's
eventual separation from the United States (Pagan 1972, 1:212; Trias Monge
1980,2:123).

Other factors also help explain the UP's decision to abandon independence.
During 1920-1921 Governor E. Mont Reilly instituted a virtual witch hunt for
independentistas in government. In August 1921 Reilly informed Barcelo, presi-
dent of the Senate at the time, that "while discussing appointments I want you
fully to understand that I shall never appoint any man to any office who is an ad-
vocate of independence." He warned Barcelo, "When you publicly renounce in-
dependence and break loose from some of your pernicious and un-American as-
sociates, then I will be glad to have your recommendations" (New York Times,
August 18, 1921). Reilly accused Barcelo of "being a dictator who is using his
great influence to thwart the beneficent efforts of the Governor" (New York
Times, 12 December 1921).

Reilly's contempt for independence and its adherents may also have deepened
the schism between the autonomists and independentistas within the UP. The
governor's overt hostility motivated the independence forces to repudiate the ac-
commodationist posture the party leadership had decided to adopt (Ferrao 1990,
39). When the UP leadership renounced independence, the simmering con-
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tention between the autonomist and independence/nationalist factions solidified
into an irreconcilable fissure. The decision provoked members of the Asociacion
Nacionalista of the Union Puertorriquefia to bolt the party, and to set up the Na-
tionalist Party on September 17, 1922. The Nationalist Party was formed from
the merger of the Juventud Nacionalista and city-based nationalist associations.
Jose' Coll y Cuchl was elected president, and Josi Alegria, vice-president. Other
prominent leaders included Rafael Diaz de Andino and Julio Ce'sar. They called
for the immediate independence of Puerto Rico and the establishment of a free
and sovereign republic (Fernandez Garcia 1923, 101). By 1933 the Nationalist
Party had approximately twenty thousand members and sympathizers (Johnson
1980,20).

In his first message to the Puerto Rican legislature Governor Towner referred
approvingly to the UP's renunciation of independence. Towner told the legisla-
tor's that "independence has disappeared as an issue from the party platforms."
He declared that "all who have given the subject consideration realize that Porto
Rico is permanently a part of the United States" (New York Times, June 21, 1923,
18). In 1924 Antonio Barcelo and Jose Tous Soto, president of the Republican
Party, signed a joint manifesto that called for an electoral alliance between their
respective political parties. The Alianza Puertorriquefia, as this electoral pact was
known, reconfigured Puerto Rico's political party system and provoked an even-
tual crisis. According to Barcelo and Tous Soto, "the question of Puerto Rico's
final status was not an issue, for now." Puerto Rico, they explained, was "an orga-
nized territory, that was not incorporated into, although it was permanently as-
sociated with, the United States through the indissoluble ties of citizenship." After
years of intense political rivalry, Barcelo and Tous Soto "had finally found a point
of contact, a common idea that would unite their aspirations": self-government
and national "sovereignty within the sovereignty of the United States'* (quoted in
Bothwell Gonzalez 1979,1:427).

The genesis of this unlikely alliance may be traced to the UP's decision to jet-
tison independence from its platform, and to the Republican Party's failure to es-
tablish a durable electoral coalition with the Socialists. Without such an alliance
the Republicans could not hope to pose a viable electoral threat to the UP. The
Alianza was proposed immediately after Congress refused in 1924 to amend the
Jones Act. Specifically, Congress's decision not to expand the colony's self-gov-
erning powers and its staunch opposition to statehood for the foreseeable future
gave impetus to the alliance. In refusing to amend the Jones Act Congress had
chosen to reject the political status objectives that the Republicans and the UP
were officially founded to carry out.

The Republican Party included among its leadership many of the largest do-
mestic sugar concerns (Quintero Rivera 1974,278). Jose Tous Soto, president of
the party, was a prominent lawyer for the sugar corporations. The Alianza may
have been a last-ditch, and futile, effort, by disparate sectors of the Republican
bourgeoisie and remnants of the Unionist hacendado class (those sectors that had
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not made an accommodation with U.S. capital and were threatened by it) to de-
velop a unified front in defense of their common interests (Melendez 1985,16),
It is not coincidental that the alliance was formed during the early 1920s, pre-
cisely when U.S. sugar corporations were beginning to acquire domestic sugar
firms and their holdings. This aggressive corporate acquisition campaign was a
threat to domestic sugar growers, and it made their association with other Puerto
Rican men of property and wealth likely.

Trying to Change the Colonial Formula

In July 1923 the Socialists, Republicans, and Unionists issued a joint resolution
calling for reform of the Jones Act and for improvements in the country's social
and economic situation. The parties sent a commission, which included Gover-
nor Towner, to Washington to pressure Congress into enacting these changes.
(Trias Monge 1980,2:124). On February 12, Cordova Davila introduced a bill in
the House calling for changes to the Jones Act, including popular election of the
governor to go into effect for the 1928 elections, gubernatorial appointment of
the heads of the executive departments, and the establishment of a department of
labor. A comparable bill was introduced in the Senate.

Governor Towner spoke in favor of the bill, telling the committee that "the
eyes of the world are upon us in regard to our record in the government of what
are called dependencies.... We proclaim belief in self-government, as part of
our American system, and we ought to practice self-government whenever and
wherever justified. For these reasons I believe Porto Rico should be granted the
right to elect their government" (House Committee on Insular Affairs 1924,11).
Towner said, "They want to continue as part of our territory; so their desire for
extension of self-government is not for the purpose of becoming an indepen-
dent republic. That is not in their minds.. . . To grant their prayer will bind
Porto Rico closer to us as a friendly neighbor" (New York Times, 30 March 1924,
16).

Towner argued that Puerto Rico was not ready for statehood, since it "would
not be economically independent." He also believed that Puerto Rico should re-
duce its illiteracy rate to 20 percent before it could be considered ready for state-
hood (U.S. House Committee on Insular Affairs 1924,13). Secretary of War John
Weeks opposed both statehood and increased local powers. He testified, "I do not
think the time has come from the standpoint of the people of Porto Rico, to pass
this bill." Like Towner, Weeks felt that the high rate of illiteracy was an obstacle
(Trias Monge 1980,2:127). BIA chief Mclntyre supported the measure because it
would undermine both the independence and the statehood forces: "It would
seem wise to take advantage of this unanimity of opinion in Porto Rico, and thus
prevent, if possible, the spasmodic talk, on the one hand of independence, and,
on the other hand of an incorporated Territory and statehood—requests which
could not be seriously considered" (U.S. Senate 1924,1).
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Ultimately the Senate and House committees voted favorably on the measures.
The Senate committee confidently reported, "There is no disposition on the part
of the people of Porto Rico to secure independence and separation from the
United States. The whole trend of the testimony upon this point is to the effect
that the Porto Ricans are proud of their American citizenship and desire to con-
tinue indefinitely as a part of the United States" (U.S. Senate 1924, 3), Although
the Senate voted in favor of the bill, the full House failed to consider the measure.
Puerto Ricans had to wait almost another quarter century for the privilege of
electing their governor.5 The hearings revealed just how entrenched congres-
sional opposition was to any changes in the colonial formula.

During the congressional hearings the Republicans came to the harsh realization
that Congress was not prepared to grant statehood anytime soon. On the return
trip from Washington Barcel6 and Tous Soto drafted the famous manifesto call-
ing for a political alliance between their respective parties (Pagan 1972, 1:227).
On April 19, 1924, a joint commission met to negotiate the program of the al-
liance, the Alianza Puertorriquefta. Less than a month later, on May 4, the Re-
publicans convened their assembly to approve the proposed alliance and to re-
nounce electoral alliances with the Socialists (USDW Annual Report 1925, 67).
This development was unexpected, given that Republican Party president Jose1

Tous Soto had sought to establish an electoral alliance with the Socialists that
very year (Mel&idez 1988,49; Pagan 1972,1:236). Indeed, as early as 1920 the Re-
publicans and Socialists had worked to establish electoral alliances to defeat the
UP.

However, the War Department was adamantly opposed to any Republican-So-
cialist alliance at this time. The Republicans were warned that U.S. officials would
not approve any legislation that could result in a role for the Socialists in the ad-
ministration (MeMndez 1985, 48). Tous Soto told his followers, "If the Republi-
can-Socialist coalition were to triumph, the victory would be a sterile one for the
coalition, since the government in Washington would not recognize it as having
the right to participate in the executive and judicial functions" (quoted in Both-
well Gonzalez 1979, 1:436). Despite the BIA warning, Tous Soto's decision to re-
nounce an electoral alliance with the Socialists in favor of the Unionists provoked
incredible dissension. A majority of the infuriated Republicans abandoned their
party.

Rafael Martfnez Nadal, one of the dissident leaders, wanted to preserve the
ties with the Socialists and pointed to the widespread public support for a pact
with them. He was convinced that a coalition with the Socialists would erode the
UP's electoral strength. Martinez Nadal was also quick to brand Tous Soto a
"man at the service of the corporations in Puerto Rico, who treacherously
stabbed to death" the Republican Party (Bothwell Gonzalez 1979,1:442; quoted
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in Melendez 1985, 51). These dissident Republicans established the Historical
Constitutional Party, or as it was popularly known, the Pure Republicans, The
Pure Republicans represented the small-scale producers, landowners, and "petty
bourgeois sectors" who wanted to formulate an electoral coalition with the So-
cialists (Melendez 1985, 17-18). The group of Republicans that established the
alliance with the UP consisted of large-scale landowners and merchants linked
to the sugar economy.

Political Party Realignments

For the 1924 elections an informal coalition of Socialists and Pure Republicans
fielded the same slate of candidates on both ballots. The Alianza Puertorriquena
employed the same electoral arrangement, including a preelection deal to divide
the elected offices between them {USDW Annual Report 1928, 88). The Alianza
won the elections of 1924. However, the results were ominous for the Republi-
cans, who experienced a net loss of 33,500 votes. The Republican Party under
Tous Soto polled 30,286 votes, while the dissident Pure Republicans obtained
34,576 votes. The Socialists, with 56,103 votes, came in second to the Unionists,
who obtained 132,755 votes (USDW Annual Report 1925,68).

Immediately after its electoral victory the Alianza requested changes to the
Jones Act. In 1925 U.S. Representative Edgar Kies introduced another elective
governor bill, which was drafted by the Alianza. But the measure was never en-
acted into law. The Alianza persisted and introduced similar bills in 1927 and
1928 (Pagan 1972, 1:249; Trias Monge 1980, 2:129). During hearings on these
bills Cordova Davila warned Congress that if it refused to grant self-government,
"you will compel us to take the stand of asking for independence as the only way
left to secure the happiness of our country" (quoted in Trias Monge 1980,2:130).
Congress ignored these threats and chose not to amend the Jones Act.

The 1928 elections proved to be the beginning of the end for the Alianza,
which barely defeated the Pure Republican-Socialist coalition. Although the
Alianza obtained 132,826 votes, the coalition garnered a surprising 123,415 votes
(USDW Annual Report 1929, 83). After the disastrous electoral results, Barcelo
withdrew his Union from the Alianza in 1929 and with his followers established
the Liberal Party. The Union's political troubles could be traced in part to
Barceld's decision to join Tous Soto in supporting a new corporate tax proposed
by Governor Towner in 1925. Both foreign and domestic corporations had al-
ways proven remarkably hostile to any attempts to increase their tax burdens
(Clark 1975, 112-113). In this case the corporations roundly criticized Barceld
and the Union for abridging the favorable corporate and property tax laws. Al-
though the assault by the corporate sector was aimed at the Alianza, it seemed
that the electorally powerful Union was the prime target. Frustrated with the
corporations' attempt to impede the task of government, Barcelo and Tous Soto
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wrote to President Coolidge that "our past financial difficulties were due entirely
to the concerted movement on the part of certain capitalist interests to embarrass
our Government" (quoted in Barcelo 1928,10).

It was the growing fiscal crisis of the colonial state and the Union's willingness
to work with the governor to resolve it that precipitated the party's political de-
cline. In 1925 Governor Towner reported that government receipts for the pre-
ceding two years had fallen below revenues, and that he had to resort to debt fi-
nancing. He proposed a new tax law that included an excess profits tax of up to
30 percent on all corporate incomes above $10,000 (USDW Annual Report 1925,
4), In a special message to the legislature, Towner reported that "as is well
known, property taxes in Porto Rico are very low as compared with such taxes
imposed elsewhere." Puerto Rico's tax laws "are so open to attack that they were
almost an invitation to opposition and resistance to payment." According to
Towner, New York had an $18 annual per capita expenditure for education, and
$8 per capita for health and sanitation. Puerto Rico's expenditures were $3 and
"less than one dollar," respectively (Puerto Rico Governor 1925,9-10). The trea-
surer justified the new tax law: "The higher the profit the higher the tax; ... it
would be unfair to have the greater number of the smaller taxpayers pay propor-
tionately a higher tax than the more fortunate ones" (USDW Annual Report
1925, 148).

According to Governor Towner the financial situation after 1924 had became
even more precarious as a consequence of "a concerted movement of large tax-
payers to contest the validity of the tax laws and to refuse payment of their
taxes.... It was necessary to borrow money to meet the regular and ordered de-
mands of the government" (USDW Annual Report 1925,29). In 1925 the corpo-
rations attempted to intimidate Towner and the Alianza-controlled legislature by
organizing a tax boycott. Towner reported that the protest took the "form of liti-
gation contesting the validity of the taxes levied and a many great injunctions" is-
sued by the United States district court (USDW Annual Report 1925,4). As a re-
sult of the litigation a large part of the government's revenues were tied up court.
Unable in the short term to counter this effective tactic, Towner relented and
lowered the tax. He did so even though he complained that the corporations had
no justification for their actions, since the Puerto Rican "taxes were small as com-
pared with those imposed" by the states or the federal government (USDW An-
nual Report 1925,5).

Towner's attempt to generate revenue by issuing insular bond was challenged
in the courts by a citizens' committee that accused Towner of maladministration.
The group, which included UP leader Coll y Cuchi, petitioned President
Coolidge not to permit the issuance of the bonds. They protested, "No bonds
should be sold, no more debts should be incurred by the island until our claims
are heard and investigated. This criminal expenditure of the people's money
should be promptly ended" (New York Times, December 21,1924,15).
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In March 1932 the Pure Republicans and TOES Soto's Alianza Republicans were
reunified and established the Republican Union Party (PUR) (see Bothwel!
Gonzalez 1979, 1:495-507, for the PUR's program). In the November 1932 elec-
tions the PUR established the long awaited coalition with Socialist Party. This
Coalkion was a formidable organization that came to dominate the political
process for the rest of the decade.

A clear economic logic promoted the alliance between class enemies. The Re-
publican Party was convinced that it had to moderate the intensity of labor op-
position to U.S. corporations. It was prepared to broker a social pact between
capital and labor as a way of imposing labor peace (Melendez 1988,48). The de-
teriorating state of industrial labor relations was one of the considerations moti-
vating the colonial state to establish a mediation and arbitration bureau in 1919.
During the time that Tons Soto and the Republicans were seeking a modus
vivendi with the Socialists, Governor Reilly reported, "When I arrived in Porto
Rico I found labor and capital cross-wise, unable to agree, and I made it my first
important work to try to settle the differences without further bloodshed or
strike. I found five strikes running in full blast and the outlook was discouraging"
(USDW Annual Report 1922,35). Such a conflictual state of labor industrial re-
lations could not help eroding a favorable investment climate and threatening
continued foreign investments. By forging an agreement with the Socialists, the
Republicans hoped to mitigate the intensity of labor strife, which was interfering
with investments and profits.

Despite profound ideological differences, the territorial aspirations of the Re-
publicans and the Socialists were identical. Both wanted Puerto Rico to be an-
nexed as a state of the Union. According to Iglesias Pantin, the Coalicion's

main object is the establishment and organization in the Island of a government ca-
pable of safeguarding the fundamental principles and ideals of a true American
democratic and republican form of government in the Island and which may be pre-
pared to undertake the solution of the vital economic problems to bring about the
complete rehabilitation of the island. (Quoted in Mathews 1960, 31)

By the late 1920s the Socialists were shedding their radical critique of capital-
ism and were directing their wrath against absentee corporations. They declared
in their 1932 party platform, "that the economic industrial system that prevails in
this island, is directed and dominated by egoistic and wicked absentee and resi-
dent monopoly capitalists" (quoted in Bothwell Gonzalez 1979,1:508).

Governor Colton had earlier reaffirmed the importance of the PLT and AFL as
agents for Americanization: "The organized labor movement of Porto Rico has
been patriotic and one of the most effective factors in Americanizing the people
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of the island" (U.S. House Committee on Insular Affairs 1924,82). Their decision
to lash out against the absentee foreign corporations and the remnants of the ha-
cendado class cast the Socialists in a new light. They were not calling for class war-
fare against capital, nor were they repudiating colonialism. This more tempered
philosophy tended to modify the intensity of bourgeois, as well as metropolitan
state, opposition to the party. The coalition was also motivated by the Republi-
cans' support of the socioeconornic reforms the Socialists were advocating (Sil-
vestrini and Luque de Sanchez 1990,414). Other purely electoral considerations
were also important. With their combined electoral strength the Republican-So-
cialist coalition could unseat the dominant UP.

The Republicans were the dominant local force behind the Americanization of
the country, which they saw as necessary for Puerto Rico's eventual absorption as
a state. Tous Soto conveyed these assurances to a congressional committee: "We
have already assimilated the American institutions . . . and in fact, the entire po-
litical and administrative system prevailing here and that process of assimilation
has been carried out with the approval of the people and by the people itself"
(U.S. House Committee on Insular Affairs 1924, 51). The Socialist Party also ar-
dently advocated Americanization. According to Iglesias, "Its fundamental goal is
permanent association with the people of the United States" (Quoted in Mathews
1960,31). In the 1924 congressional hearings, Santiago Iglesias Pantin explained,
"We would like to have the extension of the Constitution of the United States be-
cause we and the workingmen are claiming that we have the right to ask for that,
since we are American citizens. We believe that it has been providential for us that
the American ideals and institutions went to the island" (U.S. House Committee
on Insular Affairs 1924, 58).

The Union Returns to Independence

At the 1930 Nationalist Party convention, Barcelo made a public confession that
he was deeply committed to the ideal of independence. He declared that the
Unidn Puertorriquena would pursue the independence of Puerto Rico. Barceld
thundered, "I feel among you as if I were in my own house, because I am in the
midst of those who sustain the ideal of independence of the fatherland above
everything" (quoted in Diffie and Diffie 1931,195). The former Unionists estab-
lished the Liberal Party of Puerto Rico in 1932. The party asserted that "its pur-
pose is to demand the immediate recognition of Puerto Rico's sovereignty" and
to "establish the absolute independence of Puerto Rico" (Pagan 1972, 2:23).
Among the leading sectors of the Liberal Party were the aging hacendados, some
of whom maintained a fragile hold over their land and others who had been dis-
placed by U.S. corporations. By gaining Puerto Rico's independence and domi-
nance over its internal affairs they hoped to reclaim their lands (SiJvestrini and
Luque de Sdnchez 1990,482).
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Luis Mufioz Marin, the son of Mufloz Rivera, returned to Puerto Rico from
self-imposed exile in 1931 and quickly established himself as a key propagandist
and strategist for the Liberal Party. Mufioz Marin was convinced that indepen-
dence was necessary for Puerto Rico's economic salvation (Bothwell Gonzalez
1979, 2:406), He wrote his friend Eleanor Roosevelt that the Liberals would ad-
dress Puerto Rico's problems "not with doles but with social justice, operating
within an economy that shall be as far as possible planned and autonomous"
(quoted in Lewis 1963,126). To Ruby Black, another close friend, Munoz wrote,
"We are opposed to begging money from the American taxpayers and instead
claim the right to have our own tariff, to get rid of the coastwise shipping laws,
and to be empowered to regulate absentee ownership" (quoted in Mathews 1960,
30). Although Barceks had written Franklin D. Roosevelt that the Liberals wanted
"as a political solution the independence of Puerto Rico," the BIA considered
Munoz merely "a highly vocal, but not entirely consistent advocate of indepen-
dence" (quoted in Mathews 1960, 28). Governor Beverley reported that "a con-
siderable element of this party ... favors an autonomous form of government
under the American flag rather than independence" (USDW Annual Report
1932, 32).

The 1932 elections were a contest between the formidable Coalicidn and the
Liberal Party. The elections sealed the fate of the Liberals. The total combined
vote for the Coalicion surpassed the Liberals* vote tally: The Republican Union
Party obtained 100,794 votes, while the Socialists garnered 97,438 and the Lib-
erals 170,168 (Pagan 1972, 2:45). The electoral power of the Union's successor,
the Liberal Party, had fallen victim to an unlikely alliance of the party of capital
and the party of labor. The Nationalist Party participated for the first and only
time in electoral politics and nominated Pedro Albizu Campos for senator at
large.

Pedro Albizu Campos, a Harvard-trained attorney and former U.S. army offi-
cer, served as president of the Nationalist Party. Albizu was a former member of
the UP and one of the leading critics of Barcelo's 1922 plan for an alliance be-
tween the UP and the Republican Party. After failing to prevent the merger, he
abandoned the UP and in 1924 joined the Junta Nacionalista de Ponce (Marl
Bras 1984,68). According to Governor Beverley the Nationalist Party "favors im-
mediate independence at all costs." He noted that the party was small and cor-
rectly predicted that it would not elect any candidates to public office (USDW
Annual Report 1932,32).

Albizu Campos repudiated the established political parties and lashed out
against the colonialism that shackled his country. In 1926 he accused Barcelo,
"supreme chief of the Alianza, and Santiago Iglesias Pan tin, owner of the Repub-
lican-Socialist Coalition, of having arrived at a harmonious understanding to
share the political booty" (Albizu Campos 1979,43). Albizu imbued the nation-
alist movement with radicalism that resonated with ever growing contingents of
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Albizu Campos accused large U.S. corporations of subsidizing the electoral
campaigns of the dominant political parties. Once in office politicians did "not
dare touch any of the powerful octopus," but indeed were indebted to them (Al-
bizu Campos 1930, 16). The anti-imperialist Albizu Campos declared, "Under
the harsh yoke of North American colonialism from a nation of proprietors we
have changed into a mass of peons, a rich economic mine for exploitation by the
capitalist invader" (quoted in Maldonado-Denis 1972,118). In 1930 the Nation-
alists called for higher taxes on foreign corporations in order to "destroy the sys-
tem of latifundias", for revision of the tariff which "exclusively benefits the in-
vader," and for other measures to promote domestic industries and banks
(Bothwell Gonzalez 1979, 1:468-69). They condemned the economic system
dominated by foreign corporations and denounced "absentee ownership as one
of the greatest evils which prey on the national wealth of Puerto Rico" (quoted in
Diffie and Diffie 1931,193).

Under Albizu Campos leadership the Nationalist Party was a militant, overtly
patriotic political organization committed to the realization of Puerto Rico's in-
dependence. He elevated the anti-imperialist campaign to a crusade of national
identity (See Alvarez Curbelo 1993,27). In its 1930 general assembly, the Nation-
alist Party declared: "We hereby solemnly swear that we will defend the ideal of
independence and that we will sacrifice our goods and if necessary our lives, for
the independence of our country" (quoted in Diffie and Diffie 1931,195).

The Republican Union Party provided the Nationalist Party with the organiza-
tional and financial support to get its candidates on the ballot (Mathews 1960,
35). The Nationalists never evolved into a mass party, and Beverley's predictions
were accurate, for they obtained only 5,275 votes, even though Albizu garnered
over 11,882 votes in his campaign for the Senate. Yet their impact on Puerto
Rico's political development and anticolonial struggles far outweighed their pal-
try electoral showing.

North American interests occupy a great part of our lands and are owners of almost
eighty percent of the total wealth of the country, by virtue of this forced feudalism
the majority of the electorate of this country are made dependent on its will. All the
political parties with the only exception of the Nationalist Party, have been able to
obtain ... the good will of these powers. (Albizu Campos 1930,15}

Puerto Ricans. He did not believe the United States would easily relinquish its
sovereignty over Puerto Rico. Albizu Campos declared,
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acted that masked the symptoms instead of eradicating the causes of the social
breakdown. Through 1928 the colonial officials enacted a number of desultory
measures that did mitigate the misery for some of the most destitute sectors of
the population. But only after the hurricane of 1928 did the War Department and
Congress begin to gradually accept the idea that the United States bore some re-
sponsibility for the misery that prosperity had brought its colonial ward. With
rare exception the colony's political leadership displayed a callous disregard for
the despondency that engulfed the lives of the populace.

Governor Theodore Roosevelt Jr. was one of the few governors who attempted
to educate U.S. officials and the public about the plight of the Caribbean posses-
sion. He sought to invest metropolitan policymakers with a sense of moral re-
sponsibility for the victims of colonialism. Roosevelt recollected in his memoirs
that "poverty was widespread and hunger, almost to the verge of starvation, com-
mon. ... Every city or large town had its slum, where the squalor and filth were
almost unbelievable.... The island was disease ridden. Tuberculosis had reached
an astonishingly high rate" (Roosevelt, [1937] 1970,108). Roosevelt agreed that it
was "perfectly proper" for Puerto Ricans to be concerned over the country's fu-
ture territorial status and form of government. But according to Roosevelt, "At
this moment, however, our first consideration, one that overshadows all others in
importance, is economic rehabilitation. All other matters are secondary at this
time" (USDW Annual Report 1930,9).

Roosevelt demonstrated an unusual public sensibility, although, like all the
imperial proconsuls that preceded him, he viewed Puerto Ricans with charac-
teristic paternalism. Roosevelt's administration developed small-scale programs
to tackle the problems of landlessness, disease, malnutrition, and unemploy-
ment in Puerto Rico (Clark 1975, 138-139; Roosevelt [1937] 1970, 111-112,
121—122). The governor took particular pride in the Homestead Commission,
which distributed land to landless farmers and was a precursor of the more am-
bitious agrarian programs of the 1940s. Roosevelt and his wife proved particu-
larly adept at persuading U.S. charitable institutions to dispense some of their
funds in Puerto Rico (Mathews 1960, 18). The largest charitable organizations
promised to spend $7.3 million over a five-year period to eradicate the scourges
that extinguished the vitality and life of so many Puerto Ricans (USDW BIA
1930,11).

Although his intentions were laudable and his actions undoubtedly saved lives,
Roosevelt could not initiate structural changes to rectify the magnitude of
human immiseration. According to Mufloz Marin, Roosevelt's efforts were "pal-
liatives based on philanthropy" (Mufloz Marin 1931, 22). In turning to the U.S.
charities, Roosevelt was actually adhering to a long-standing and official practice
of generating private funds to provide care for the sick and indigent (see McCune
Lindsay 1904). The state was not in the business of providing for the well-being
of those individuals who could not survive the rigors of the market. Roosevelt,
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was irritated by Mufloz Marfn's criticism, and he wrote in his 1931 report that
"our policies have as their aim solutions, not merely palliatives" (USDW Annual
Report 1931,1),

Indeed, Roosevelt was acutely aware of the need to diversify the economy and
promote industrialization. The Bureau of Commerce and Industry, with
branches in Washington, DC, and New York, was established during his admin-
istration. The bureau's mission was to stimulate demand for Puerto Rican prod-
ucts, promote the development of new industries on the island, and carry out a
publicity campaign to stimulate tourism. The Department of Labor was also es-
tablished during Roosevelt's administration, because "as we are of a necessity
building up our industries on the island, the labor problem becomes increas-
ingly important as the years pass" (U.S. Senate Committee on Territories and
Insular Affairs 1931, 1). During his administration the Congress approved a
federal vocational education and civilian rehabilitation program for Puerto
Rico.

The secretary of war believed that the federal aid programs were "an appropri-
ate relief measure for the people of Porto Rico," and recommended a $120,000
appropriation for fiscal 1932. Yet he warned, "The duplication or paralleling in
Porto Rico, by agencies of any Federal executive department, of functions which
lie within the proper scope of action of the insular government ... is undesir-
able" (U.S. Senate Committee on Territories and Insular Affairs 1931, 2). One
consequence of Puerto Rico's social disaster was growing suspicion about the
BIA's ability to manage the colony. During President Hoover's term, interest in
creating a special insular bureau rematerialized (Pomeroy 1944, 527). In 1929,
the BIA took the unusual measure of explaining its responsibilities toward the in-
sular possessions and its ability to carry them out. Bureau chief Brig. General F.
LeJ. Parker reported, "The War Department is believed to be, as a result of its or-
ganization and past duties particularly well prepared to perform, with efficiency
and economy, the functions involved in the administrative supervision of insular
possessions" (USDW BIA 1929, 2).

Parker went on to explain that the Department of War was equipped "with
every agency necessary to handle efficiently the supervision of any Territory that
may be brought under its control." He emphasized that it "would be difficult, if
not wholly impracticable to secure similar conditions" with civilians and would
be more costly (2). The White House was not persuaded, and on May 29, 1934,
President Franklin Roosevelt issued an executive order establishing the Division
of Territories and Island Possessions in the Department of the Interior. He or-
dered that "all the functions of the Bureau of Insular Affairs, Department of War"
together with all its resources "pertaining to or connected with the administra-
tion of the government of Puerto Rico" be transferred to this new division (U.S.
House 1934, 2). The Bureau of Insular Affairs was finally abolished in 1939
(Pomeroy 1944, 529).
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Roosevelt accepted the appointment as governor of the Philippines before
many of his programs in Puerto Rico could take effect. However, he left in place
a novel, although uncertain, strategy to halt Puerto Rico's descent into poverty
and squalor. Roosevelt not only alerted the metropolitan state to the looming so-
cial catastrophe, but proposed a relatively cost-efficient strategy consisting of
modest reforms that mitigated the intensity of human suffering wrought by un-
regulated capitalist development. Roosevelt obtained funding from major phil-
anthropies, successfully lobbied for inclusion of Puerto Rico in certain federal
programs, promoted Puerto Rican commerce, and used public resources to cre-
ate jobs and implement agrarian reform on a limited scale. This approach pro-
vided a model of colonial management that emerged as the standard for Puerto
Rico through the 1940s.

Despite his public aura of confidence and optimism, Roosevelt was no idealist.
He confided to his friend (and successor to the governorship) James Beverley that
"There seems really to be a very hopeless prospect ahead for Porto Rico, even
under the regime that you and I were trying to follow" (Clark 1975,147). Beverley
was ideologically in tune with his predecessor. He wrote that since he "was closely
associated with" Roosevelt, "every effort has been made to continue the policies
previously undertaken .. . and to attempt to bring them to their proper fruition"
(USDW Annual Report 1932,14). According to Beverley, Puerto Rico was spared
the impact of the worldwide depression, but nonetheless "the amount of poverty,
malnutrition and unemployment has been distressing" (USDW Annual Report
1932,7). Puerto Rico's situation became ever more precarious after another dev-
astating hurricane hit the island on September 26,1932. The BIA reported that the
hurricane, "laying waste approximately one half the island, had far reaching effects
upon agriculture, banking, and government finance, and especially upon the con-
ditions of the laboring classes." Over two-thirds of the municipalities sustained se-
rious damage, resulting in the deaths of 257 people (USDW BIA 1933,18).

Roosevelt left his reformist imprint on the minds of policymakers; during the
rest of the decade the metropolitan state enacted a variant of the New Deal in
Puerto Rico and pumped millions of dollars into the economy. But his dire as-
sessment that conditions could not be fundamentally altered with the kinds of
programs he instituted was borne out. Economist Harvey Perloff wrote of the
New Deal in Puerto Rico, "The conclusion cannot be avoided that the federal
contributions as a whole did little more than mitigate suffering and fill empty
stomachs. They were essentially relief handouts. They did little permanently to
strengthen the foundations of the economy or to solve the underlying economic
problems" (Perloff 1950,32).

By the end of 1932 the conditions for virtual disintegration of the colonial ex-
periment were present. The established political parties had essentially aban-
doned the working class and the landless farmers. These men and women consti-
tuted the vast majority of Puerto Rico's population, and their voice was
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effectively muffled. The ideal of attaining either autonomy or independence via a
peaceful electoral process was systematically rejected by the metropolitan state.
Statehood and independence were also rejected. Congress was not willing to dis-
mantle the colony. Despite steadfast U.S. refusal to alter the island's territorial sta-
tus, Puerto Rico's political parties were undeterred and relentless in pursuit of
this goal. But in the process they allowed a profoundly destabilizing political sit-
uation to unfold. By the mid—1930s Puerto Rico confronted a crisis of political
representation and experienced loss of legitimacy in its key institutions (Baldrich
1981,125).

The tactics and policies of colonial managers exacerbated schisms among
Puerto Rico's political and economic elites. The old hacendado class, as well as
transitional and intermediary elites linked to the sugar economy and metropoli-
tan firms, was unresponsive to the needs of the vast majority of workers and
poverty-stricken farmers. Those who labored for meager wages were seen as a
greater threat to Puerto Rico's dominant classes than the imperialist nation that
had invaded their land and whose firms were aggressively appropriating the
country's land and human resources. Puerto Rico's landowning class cynically
manipulated the ideal of independence in an unsuccessful ploy to extract conces-
sions from the metropolitan state. This approach served only to alienate the poor
and working sectors of the population, who eyed skeptically the machinations of
a corrupt political leadership. By the early 1930s, in the throes of its most violent
political period, Puerto Rico was devoid of political organizations with the capa-
bility, unity, and vision to propose viable development options.

1, The citizenship section of the bill included a proviso permitting Puerto Ricans to de-
cline U.S. citizenship by making a declaration before a court within six months of the date
the lones-Shafroth Act was signed into law. The names of 289 Puerto Ricans who declined
U.S. citizenship are listed in Bothwell Gonzalez 1979,2:310-313. Under another proviso,
800 people born in Puerto Rico of foreign parents obtained U.S. citizenship (Cap6 Rod-
riguez 1919, 573).

2, The possibility of war with Germany was ever present. The German Kaiser approved
a plan for Germany to seize and retain Puerto Rico, particularly the island of Culebra, in
the event of war with the United States. U.S. navy planners anticipated a German attack on
Hispaniola and the Danish West Indies because of their proximity to the U.S. naval sta-
tions in Culebra and Guantanamo (Turk 1978,188-189). The United States purchased the
Danish West Indies because it feared that Germany might conquer Denmark and acquire
the island, and thus gain a foothold in the Caribbean (Challener 1973,400).

3, On the eve of his death Mufloz is quoted as having said that "the )ones Bill is the first
step in our evolution. It is not the exact bill that we wanted, but after it is installed if our
people demonstrates the will, surely a series of more liberal reforms will follow" (quoted
in Pagan 1972, 1:178).
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4. A district court decision in 1917 initially affirmed that Puerto Rico was an incorpo-
rated territory and that all federal legislation applicable to the territories was in effect in
the country. In 1918, however, the U.S. Supreme Court reversed the lower court ruling and
reaffirmed Puerto Rico's status as an unincorporated territory not subject to the full pro-
tection of the Constitution (Clark 1975, 26). The significance of the decision is analyzed
in Ton-Bella 1985,96-100.

5. The House hearings provided an early glimpse of the role of U.S. resident Puerto Ri-
cans in the legislative process. The standing of a Mr. Torres Mazorana, who claimed to rep-
resent the Porto Rican Civic Club of New York, was challenged by Cordova Davila. Torres
Mazorana was also disavowed by the Porto Rican Democratic Club of Brooklyn and the
Porto Rican Democratic Federation of America. The accusation was made that he was "a
radical anti-American and has endeavored to preach that sentiment among the members
of the Porto Rican colony of the city of New York" (U.S. Senate 1924,99).
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Colonial Management

The organized labor movement of the United Slates ha$ been the most effective factor in
Americanizing the people of Porto Rico.

By the turn of the century many artisans and craftspeople—painters, carpenters,
cigar makers, dock workers—were members of mutual benefit and cooperative
associations, gremios. The Spanish, always leery of insurrection, had barred the
gremios from operating as labor unions (Galvin 1976, 35). Shortly after Spain
evacuated Puerto Rico, the gremios coalesced into the Federation de Gremios,
which elected as its president Santiago Iglesias Pantin, a Spanish anarcho-sindi-
calist who had moved to Puerto Rico. The Federaci6n formed the core of Puerto
Rico's first national labor organization, the Federation Regional de TVabajadores
(Silvestrini de Pacheco 1979,17).

From its inception the Federation Regional was subjected to the political influ-
ence of the Republican Party. In 1899 a group of workers defected and set up the
Federacion Libre de Trabajadores (FLT), to "combat the machinations of Barbosa
and the Republican caciques" (quoted in Sil6n 1980,205). The FLT, seeking to for-
tify is tenuous position in the contentious political landscape of Puerto Rico and
desperately in need of organizational resources and an influential patron to pro-
mote its cause in Congress, became affiliated to the American Federation of Labor
(AFL) (Iglesias Pantin 1958,199). Iglesias waged an energetic campaign to gener-
ate support for the affiliation: "Let us, the Porto Rican laborers, join together, and
join the AFL, with the object of mutually protecting ourselves and to improve our
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conditions and acquire gradually the immense progress of the American organi-
zation" (quoted in Whittaker 1968, 385). The FLT asserted that it would defend
the economic interests of its members and that it had the "identical principles and
goals" as the American Federation of Labor (Silvestrini de Pacheco 1979, 18). At
the turn of the century Puerto Rico's rural labor force was quickly being trans-
formed into a wage-earning proletariat. As Puerto Rico evolved into a sugar-ex-
porting island-factory, the numbers of these workers increased rapidly, and so did
their organizational capacity and willingness to challenge the corporations.

Two-Track Strategy: Economic and Political Arenas

Although the struggle for fair pay and working conditions was waged primarily
on the shop floor and in the fields, workers were determined to gain representa-
tion in government. From almost the moment the United States acquired sover-
eignty of Puerto Rico, its workers attempted to escape the hegemony of the bour-
geois parties by establishing their own independent political organization. In
June 1899 the FLT established the Partido Obrero Socialista, which represented
labor's interests in the political arena. In 1917 its successor, the Socialist Party,
was able to finally elect its first candidate to the House of Delegates. Under U.S.
sovereignty workers were legally entitled to organize into unions and form polit-
ical parties. New electoral laws, the elimination of restrictions on union orga-
nizing, and the collapse of the restrictive Spanish legal and political order were all
factors that militated in favor of building a working-class party.

The FLT pursued a two-track strategy of labor militancy and electoral politics.
It organized workers, recruited independent labor organizations as affiliates, or-
ganized and financed strikes, and directly confronted management to extract col-
lective bargaining rights. It also sent representatives to Washington to inform
Congress of the plight of the Puerto Rican worker. Some of the largest and most
militant strikes in Puerto Rico's history involved the FLT, During the first two
decades of colonial rule growing numbers of the proletariat waged economic bat-
tle against the unified power of foreign and national capital, and confronted an
obdurate colonial state that proved unsympathetic to its concerns.

The FLT was convinced that under U.S. sovereignty, even as a colony, Puerto
Rican workers had a greater likelihood of improving their material conditions
than under an independent republic dominated by national capital. In a 1901 ad-
dress to the legislature, Governor Hunt reinforced this view: "There is no room
for lawlessness in Porto Rico, but the right to organize to secure better wages by
peaceable measures is perfectly lawful and consistent with good government.
Ambition to better one's condition is intensely American and oftentimes only
gratified through organized effort" (quoted in Whittaker 1968,391).

Nonetheless, U.S. officials were determined to prevent the emergence of a uni-
fied labor movement that could disrupt the smooth functioning of the economy.
Government officials overlooked the heavy-handed tactics the corporations often
employed against workers to break up strikes. Moreover, the governor frequently
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called out the insular police to guard the property of U.S. firms and to protect
strikebreakers. The Union, and its rival Republican Party, supported the use of
force to suppress worker militancy. From 1906 through 1916 the House of Dele-
gates, under the control of the Union, was the bastion of the local landowners.
From this forum the Union continued to launch an ideological attack against the
FIX

The decision to establish an independent political party under the auspices of
the FLT provoked heated discussion within the organization. Iglesias and the AFL
opposed the FLT's involvement in electoral politics. Iglesias Pantin also opposed
FLT affiliates running candidates for municipal offices, but he backed down when
challenged by the rank and file (Garcia and Quintero Rivera 1982, 80; Silvestrini
de Pacheco 1979,21). Despite this opposition the rank and file reaffirmed its re-
solve to sustain an electoral organization that was independent of the bourgeois
parties. Samuel Gompers and the AFL quickly came to understand that the polit-
ical and economic conditions in the colony differed fundamentally from condi-
tions in the metropole. The AFL ultimately chose to endorse a strategy in which
Puerto Rican workers should "find the appropriate local remedies to obtain leg-
islation that would improve the working conditions and life of the workers"
(quoted in Pagan 1972, 1:169). According to labor historian William Rnowles,
"Gompers himself defended the union-party alliance in Puerto Rico and argued
that pure and simple unionism was impossible under the circumstances" (quoted
in Galvin 1979,66).

The FLT followed a complex and shifting strategy: It arranged tenuous al-
liances with its class enemies in the hope of obtaining seats in the House of Del-
egates, supported local unions in electoral campaigns to elect their candidates to
municipal offices, and fielded candidates for elective posts. As early as 1900 the
Partido Obrero Socialista sought to elect its members to municipal posts. Even
after the municipal reform law of 1901 stripped the municipios of much of their
autonomy and resources, they were the focus of the workers* early electoral strug-
gles. But Partido Obrero candidates were unsuccessful against the Republican
and Federal Parties, leading the FLT by 1904 to abandon the political party
(Mejias 1946, 73). In 1904, the FLT faced formidable impediments to building a
workers' party that was capable of mounting an effective challenge to the bour-
geois parties. The highly restrictive franchise in effect until 1904 prevented the
Partido Obrero Socialista from developing a districtwide electoral base that could
elect delegates to the House. Since they lacked their own organization, workers
were deprived of a role in defining labor policy. Workers were essentially com-
pelled to cede to the Republicans and Federals the legislative terrain from which
they could subvert progressive labor legislation.

Alliance between Class Enemies

Throughout its history the FLT pursued sometimes contradictory maneuvers to
assert its presence in the political arena. After suffering electoral defeats in 1904
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the FLT entered into an agreement with the UP. In return for the UP listing six
Partido Obrero candidates in its electoral slate (five of whom were subsequently
elected), the FLT agreed to endorse the Union platform and called on its mem-
bers to vote for the UP (Iglesias Pantin 1958, 331; Pagan 1972, 1:113,119). What
explains this unlikely electoral alliance between the workers and the party of ha-
cendados, their traditional class enemies? The UP was an alliance of the hacenda-
dos and nationalistic sectors of the professional strata. From the perspective of
the FLT the latter, many of whom had ties with the labor movement, could con-
ceivably mitigate the landowners' strident opposition to organized labor. When
the alliance was forged in 1904, the UP supported statehood and endorsed U.S.
citizenship for Puerto Ricans, positions that leading sectors of the FLT endorsed.
The Republican Party was a proven opponent of the FLT, it had co-opted the
leadership of the rival Federaci6n Regional, paid the salaries of its officers, and
attempted to usurp the Partido Obrero. The Republicans were accused of shoot-
ing up FLT headquarters and assaulting its members during the period of the tur-
bos republicanas (Negrdn Portillo 1990, 80-82; Quintero Rivera 1975, 57; Whit-
taker 1968,396).

Despite this propitious set of circumstances, the UP unilaterally chose to ter-
minate the alliance in 1906 (Silen 1978, 67; Iglesias Pantin 1958, 374). The UP
claimed that the legislative activity of the labor delegates was in direct opposition
to the interests of the landowners. Labor representatives introduced a number of
projects, including an eight-hour workday, payment of wages in cash as opposed
to vales (tokens redeemable for merchandise), and an institute for worker educa-
tion. The House of Delegates condemned the measures as "socialistic and anar-
chistic and disruptive of public peace" (U.S. House 1913,4). The UP leadership
accused Partido Obrero member Ram6n Romero Rosa of submitting projects
"which have made us look like socialists before the American government,"
which "is prejudicial for the country, and certainly for the Unionist Party"
(quoted in Quintero Rivera 1976, 53; Silen 1980,210).

Violent clashes between workers and the owners of capital marked the first
years of U.S. colonialism. In 1903, railroad workers in Ponce and tobacco work-
ers in a number of cities organized important strikes. Particularly militant con-
frontations involving truckdrivers took place in 1905 and 1906. Sugar workers in
Ponce and Guayama struck in 1905, paralyzing production in 38 sugarcane plan-
tations and 140 smaller farms (Cordova 1993, 106). In the Ponce and Arecibo
strikes, secretary of Puerto Rico Charles Hartzell obtained federal injunctions
against the strike leaders and the FLT (Iglesias Pantin 1958, 339). The strikes,
some of which the FLT organized, also doomed the alliance between the Partido
Obrero and the UP. The activities of striking sugar workers were particularly ob-
noxious to the UP, which had among its leaders some of the most prominent
Puerto Rican sugarcane landowners (Negron Portillo 1981b, 55; Quintero Rivera
1988, 170). The PLTs shaky electoral ally, alarmed by these threats to capital,
wanted state protection of the sugar owners' property and waged a bitter edito-
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rial campaign against Iglesias (Garcia and Quintero Rivera 1982,S3; Iglesias Pan-
tin 1958, 388; Pagan 1972,1:169).

Antipathy between the FLT and the UP as well as the Republicans intensified,
as these parties sought to convert the rank and file to their cause, endorsed the re-
pressive measures of the colonial authorities, and thwarted labor's efforts to enact
favorable legislation. The FLT went to Washington and condemned the UP not
only as "enemies of the working class" but as aristocratic reactionaries and trai-
tors to the principles of Justice and liberty (Iglesias Pan tin 1958, 388). The FLT
newspaper, Unidn Obrera, reviled the UP for buying the votes of impoverished
workers (Cordova 1993, 109).

For the Puerto Rican men of property who controlled the UP the proletariat
was a greater danger than the foreign corporations. The FLT's open contempt for
the Union only served to convince party officials that the proletariat, rather than
foreign capital, was the class enemy of the UP. The party did not intend to nur-
ture a coalition with the FLT, given the latter's relentless quest to improve the
salary and conditions of rural workers at the expense of the beleaguered hacen-
dodos. According to Gordon Lewis "the colonial bourgeois class" waged battle on
two fronts: against U.S. colonial and economic power, and against the organized
proletariat (Lewis 1963,116).

Americanization and the Political Process

The FLT ridiculed the UP and Republicans for being obsessed with reforming
the Foraker Act. Iglesias Pantin denounced the political parties' campaigns as
"conventional lies that divide the workers, and distract the people from urgent
political and social necessities" (quoted in Pagdn 1972,1:171). He wrote to Pres-
ident Taft that he opposed self-government because it would result in "slavery,
ignorance, and disgrace to 90 percent of the population" (quoted in Morales
Carridn 1983,182-183). Labor leader Eduardo Conde affirmed, "It is not neces-
sary to argue whether the Americans in power are worse or better than the
Puerto Ricans, for at least with them we are free to protest their errors, which we
cannot do with Puerto Ricans, because in so attempting they will beat in our ribs
and we will lose our liberty" (quoted in History Task Force 1979, 102). Iglesias
asserted that with self-government the capitalists would inescapably "come to
have in their hands greater power to continue their work of popular repression."
He pointedly asked, "What practical benefits will the workers obtain from
putting their energies and their influence to the test in order to deposit in the
hands of the elites of Puerto Rico the absolute and unhindered direction of the
political, administrative and judicial matters of Puerto Rico?" (Quoted in Galvin
1976, 28-29).

After the aborted alliance with the UP the FLT tenaciously fought to prevent
the hocendodos from reclaiming their earlier social and political influence. The
UP represented a discredited social order based on hierarchy and the workers*
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submission to the hacendados. The FLT repudiated the hierarchical social order
personified by traditional landed interests. The workers rejected the UP's call for
resuscitating the gran familia. In turn, the economic objectives and political pos-
ture of the FLT were mortal threats to the UP and made any rapprochement be-
tween the national bourgeoisie and the working class impossible. As the FLT
waged war against the bourgeois political parties, Iglesias Pantin claimed that as
the AFL representative he would promote Americanization of Puerto Rico: The
FLT was an agent in this process as well (Galvin 1976,29). Iglesias Pantin argued
that "our objective is ... not to combat the American system, no; we want to
demonstrate a condition ... that is incongruent with the American principles of
representative government" (Iglesias Pantin 1958, 325). Iglesias Pantin met regu-
larly with BIA chief Edwards, since the "battle camp" for the FLT was the bureau
(Iglesias Pantin 1958, 389).

The FLT's conversion into a proponent of Americanization and economic
modernization has been widely attributed to the influence of Gompers and the
AFL (Galvin 1976; Galvin 1979, 64; Lewis 1963, 105; Mattes Cintrdn 1980, 65;
Whittaker 1968). Samuel Gompers himself boasted, "There is no factor that has
been of such value in Americanizing the people of Porto Rico as the American
labor movement, the American Federation of Labor" (U.S. Senate Committee on
Pacific Islands and Porto Rico 1916, part 2, p. 113). The AFL provided financial
support and strike funds to its Puerto Rican affiliate. Through its congressional
allies the AFL introduced favorable labor legislation for Puerto Rican labor.
Gompers introduced Iglesias Pantin to policy makers in Washington (including
President Taft), intervened in insular politics on behalf of the FLT, and regularly
informed the Congress of the Puerto Rican workers' plight. According to Iglesias,
the FLT "was practically under the protection and auspices of the AFL" (Iglesias
Pantin 1958, 202).

The metropolitan state supported the AFL in its efforts to influence the con-
duct of Puerto Rico's independence-minded and independent labor movement
at the turn of the century (Garcia and Quintero Rivera 1982, 40; Mattos Cintron
1980,62-63), Iglesias Pantin declared that the FLT had an important role in the
Americanization process. He wrote to Samuel Gompers: "The labor movement in
Porto Rico has no doubt been, and is the most efficient and safest way of convey-
ing the sentiments and feelings of the American people to the hearts of the peo-
ple of Porto Rico. If the people of Porto Rico should really become Americans,
the AF of L would be the only institution to be held responsible for it" (quoted in
Morales Carridn 1983,182).

The FLT leadership made a distinction between the corporate sector and the
colonial regime on the one hand, and the metropolitan government on the other
hand, which it felt was more permeable and potentially responsive to the work-
ers, Iglesias Pantin and other FLT leaders believed that under U.S. sovereignty
workers* rights would be legally protected and the economy industrialized. The
FLT did not oppose U.S. institutions and the republican form of government.
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Quite the contrary, it argued that unions were proponents for political and eco-
nomic modernization. The FLT reviled the UP's paternalistic local leadership as
political relics who impeded the establishment of genuine republication institu-
tions. In this the FLT echoed Gompers's own campaign in the United States to
present the labor movement as "the embodiment of democracy" (Tomlins 1985,
60-37).

From the turn of the century until the 1920s, the FLT leadership guided the
labor movement into ever more conventional modes of interaction with business
and the colonial state. The FLT was established by urban artisans and tobacco
workers who advocated a form of anarcho-syndicalism that projected the state
and capital as oppressors, and called for an independent workers' republic (Quin-
tero Rivera 1983). Santiago Iglesias Pan tin was himself a product of southern Eu-
ropean anarcho-syndicalism, and during his early years in the movement was a
proponent of radical change. Yet under his stewardship the FLT evolved into a
conservative labor confederation that turned to government to control the ex-
cesses of capital. Interestingly, the AFL was undergoing a similar conservative
transformation during the early part of the century. By the early 1900s Gompers
had relinquished the idea that through voluntary association and collective bar-
gaining labor could achieve the social and political transformation of the United
States. The AFL increasingly relied on "mechanisms for the improvement of
material conditions within the political and industrial framework of the new cor-
porate economy" (Tornlins 1985,74). In Puerto Rico, Gompers opposed the min-
imum wage, and he warned the workers if such legislation were enacted the colo-
nial government "might find it convenient to enforce compulsory service to labor
at the wage set by law" (Gompers 1914,384).

The Repressive State and the FLT

Capitalist expansion generated profound social inequities and dramatically
transfigured the nature of work and the composition of the labor force. The
major strikes that frequently erupted revealed the socially destructive effect of the
new economic order. Colonial state policy toward organized labor reflected the
same imperial attitude typified in its relations with the political parties and
Puerto Rican society. On one hand the colonial authorities sought to discredit the
FLT and employed the insular police and courts to suppress the most militant
strikes. On the other hand these officials recognized the need for protective labor
legislation and became intermediaries in capital-labor conflict. This role required
changing the antiquated labor laws, which were "ill-defined and permissive of
virtually any judicial interpretation" (Whittaker 1968, 389).

The UP-controlled legislature opposed protective labor legislation. The local
courts were also hostile to organized labor. They issued injunctions against
strikes and routinely upheld the arrest and incarceration of union organizers.
The courts in Puerto Rico, as in the United States, were a major impediment to
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the organizing activities and political development of the early labor movement.
Iglesias Pantin himself was convicted by the District Court of San Juan soon after
the change in sovereignty for conspiring to raise the price of labor through his
organizing activities (Pagan 1:1972, 165). At that time colonial officials viewed
organized labor's challenge to the industrial order with increasing alarm and
were determined to assert their role in protecting private property.

The colonial state's relations with the FLT varied. Governor Gorton's relations
with the federation were a marked improvement over those of his predecessor,
Regis Post. Colton issued a decree "reaffirming the right of workers to peacefully
meet with the purpose of protesting and to discuss issues of interest to them." His
administration also enacted social legislation for the "protection of the masses of
workers" (Iglesias Pantin 1958,86—87). However, the situation deteriorated with
the appointment of Arthur Yager, who refused to acknowledge a role for the FLT,
According to Iglesias Pantin, "the general attitude assumed by the administration
of Governor Yager was reactionary," and he "demonstrated a manifest prejudice
and hostility to the labor movement" (Iglesias Pantin 1958,96,170). Yager proved
to be singularly antagonistic toward the FLT and Iglesias Pantin. In an effort to
discredit the FLT Yager testified before a Senate committee, that it was "so com-
pletely under the domination of a few leaders who seem to be rather neglectful of
the real interests of the laborers and inclined to look to their personal interests,
so that I do not believe that any opposition from them would be important or
useful as a guide to the committee" (U.S. Senate 1916, part 3, p. 146).

In his 1913 message to the legislature, Yager refused to endorse protective labor
legislation introduced by the FLT (Cordova 1993,121). The governor also sought
to remove Socialists from elective office. In 1915 Yager used the pretext of ad-
ministrative irregularities to dismiss the Partido Obrero officials elected the year
before to the municipal government of Arecibo (Garcia and Quintero Rivera
1982, 81). Yager rejected the FLT's grievances and claimed that the strikes that
paralyzed the district of Arecibo were cynical political maneuvers by the Partido
Obrero Socialista. He reported to President Wilson that "the so-called labor lead-
ers and agitators of the strike in Arecibo are in reality political leaders of a re-
cently organized socialist party and are playing a game for political control of the
municipality" (quoted in Clark 1975,16).

On October 14, 1913, approximately two thousand cigarmakers in Caguas
struck. Workers in the Porto Rican-American Tobacco Company went on strike
the following February. Soon the strike spread, and approximately seven hundred
cigarmakers and about an equal number of tobacco strippers and other workers
became engaged (PR. Bureau of Labor 1914, 19; USDW Annual Report 1914,
442). In 1915 workers mounted a campaign of sustained strike activity that con-
tinued through part of 1916. Although the insular police provided protection,
workers torched many sugar cane fields and destroyed corporate property. The
director of the Bureau of Labor reported to Governor Yager in 1915 that "the
strike of agricultural workers from January to March 15, has been considered the
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most important in Porto Rico since the American occupation , . . fires occurred
and other kinds of damage were done all over the island" (USDW Annual Report
1915,424,425),

The colonial authorities operated with impunity and readily called out the in-
sular police, which had a proclivity for intimidating workers. Given the collusion
of the colonial authorities and business, the FLT turned to the AFL for assistance.
The FLT wanted Congress to know that "under the American flag there is a suf-
fering people who are exploited, and gunned down when they protest" (Iglesias
Pantin 1958,178). Iglesias Pantin appealed to Congress and reported that Gover-
nor Yager "turned over to the police the whole rural region. So practically a
species of martial law was declared by the police and attacks upon strikers were
very common" (U.S. House 1916,8140) Supported by the AFL, the FLT called on
Congress to initiate an investigation of conditions in Puerto Rico.

The AFL obtained the support of Representative Keating of Colorado, who
alerted Congress to the violence workers faced, the denial of their basic civil
rights, and the collusion between the colonial regime and the corporations in
suppressing the strikes. Keating presented an amendment to an early version of
the Jones Act to declare that "the right of workers to organize for the purpose of
securing better wages, shorter hours and improved working conditions shall
never be questioned" (U.S. House 1916, 8409,8412). Mufioz Rivera opposed the
measure and informed Congress it was unnecessary, since "in no instance have
the officials of Porto Rico opposed the organization of the laboring classes." He
justified the use of the police to suppress strikes "when they disturbed the public
order and public peace," and argued that the governor "has been obliged to com-
pel them to respect order" (U.S. House 1916,8409,8412). Congress did not adopt
the amendment. The failure to obtain congressional support for its cause con-
vinced the FLT it would have to elect its own representatives to the House of Del-
egates. Manuel Rojas, a top party official, declared, "Economic independence
cannot be realized through struggle only in the economic arena.... We have to
change the laws of privilege into the laws of universal protection, and for this we
have to elect our own representatives" (quoted in Quintero Rivera 1975, 62).
Moreover, labor militancy had been proven ineffectual in materially improving
the lot of most of Puerto Rico's laborers.

The FLT confronted a formidable tripartite alliance consisting of the colonial
state, foreign capital, and the insular bourgeois parties. In its 1915 convention the
FLT adopted the 1899 program of the Partido Obrero and resurrected the Social-
ist Party (Quintero Rivera 1975, 67-70; Silen 1978, 77; Silvestrini de Pacheco
1979, 22), Although administratively independent, the FLT and the Socialist
Party were essentially one organization because they shared the same leadership.
Membership in the FLT was a condition for joining the Socialist Party (Knowles
1966, 318; Silvestrini de Pacheco 1979, 22-23). The FLT established the party in
the context of mounting pressure on the United States to reform Puerto Rico's
civil government. The prospects that Congress would set up an elected bicameral
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legislature, along with more liberal voting requirements for males, looked favor-
able. Collective U.S. citizenship seemed a virtual certainty, and with it, the FLT as-
sumed, the full application of the Constitution. The new political environment
would significantly improve the opportunities for the Socialist Party to elect rep-
resentatives to the expanded legislature. What the FLT had failed to obtain in the
fields and shops for its workers, the Socialist Party sought to attain through leg-
islation.

During the years leading to the passage of the Jones Act, the Socialist Party de-
nounced the "capitalist parties and its leaders as the chief accomplices in this
great economic crime that is maintained in Puerto Rico" (quoted in Bothwell
Gonzalez 1979,1:365). Characteristically the FLT denounced House Speaker Jose
de Diego's call for independence as motivated by an "aspiration and thirst for do-
minion over the producing masses, to secure places and to strangle in the throat
of the people the blessed freedom" the United States had provided (U.S. House
1913,9). The FLT and the Socialists also aired a withering critique of the corpo-
rate order. It called for nationalization of key sectors of the economy. However,
despite its rhetoric the party did not block the process of capitalist expansion; in-
stead, it called for the enactment of legislation to curtail the excesses of absentee
corporations and domestic landowners, and to provide workers with fair treat-
ment and decent wages (Anderson 1965, 34-35; Galvin 1979, 66-70; Silvestrini
dePacheco 1979,23-24).

Although it was prone to employ revolutionary rhetoric, the FLT aspired to the
same economic and political goals as its parent organization, the AFL: collective
bargaining, voluntary arbitration, educational programs, the right to strike, and
salary increases (Pagan 1972, 1:170; Silen 1978, 77; Silvestrini de Pacheco 1979,
20). The Socialist Party and the FLT attempted to abate the most nefarious social
and human consequences of rampant and uncontrolled capitalist growth, and
they fought to overthrow the electoral power of the paternalistic political parties.
Such political participation channeled the FLT's interactions with capital into the
nonconflictive procedural arenas. The Socialists endorsed U.S. citizenship as a
stage in Puerto Rico's evolution toward statehood and called for the protection of
individual rights and further expansion of U.S. democratic institutions (Pagan
1972, 1:175).

By the 1920s the inflammatory rhetoric, which no doubt accurately reflected
the beliefs and aspirations of much of the rank and file, was profoundly at vari-
ance with the conciliatory attitude of the FLT hierarchy toward the colonial
regime. Although the Socialists espoused a militant anticapitalist critique, many
of its top leaders endorsed colonial rule and denned the FLT's objectives primar-
ily in traditional trade union economic terms. The more radical elements of the
Socialist Party were marginalized. Many workers and local unions still adhered to
the original ideology of the Partido Obrero Socialista and called for revolution-
ary class struggle and resistance to imperialism. This simmering difference
within the labor movement eventually erupted into a rupture between the lead-
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ership of the FLT and the Socialist Party and the affiliated unions. By the end of
the first two decades of U.S. occupation the Socialist Party was evolving into a
stabilizing agent in the colonial calculus. It dispensed with earlier calls for the es-
tablishment of a socialist republic and emerged as a vocal proponent of Ameri-
canization and annexation.

The Socialist Party mounted effective electoral challenges in the UP's tradi-
tional strongholds after 1916 (Quintero Rivera 1988,146ff). Mufloz Rivera knew
the UP's political fortunes depended on gaining the support of labor, and he had
feared substantial losses to the Socialists in the 1917 elections. He cautioned An-
tonio Barceld, "Capital wants it all and takes it all from the workers. We are its ac-
complice through our inexcusable silence. We should adopt measures that will
salvage the Unionista responsibility" (quoted in Pagan 1972,1:170). However, the
UP could not prevent the Socialist Party from gaining significant electoral sup-
port from the workingmen of Puerto Rico. Although Munoz's predictions re-
garding the magnitude of the Socialists* victory were off the mark, the Socialist
did obtain 14 percent of the vote, elect one senator and one delegate to the new
insular legislature, and win the elections in six municijjios in the 1917 elections
(Pagan 1972, 1:185). The electoral achievements of the Socialist Party injected a
new dynamic into the political process.

The process of class decomposition and reformulation rapidly transfigured
Puerto Rico's political landscape. Angel Quintero Rivera posits the formation of
la politica triangular during the first two decades of colonial rule. Political con-
flict revolved around three poles, the organized proletariat, the landed oligarchy
(hacendados), and the "metropolitan power and classes and social sectors in the
colony whose interests were identified with its policy" (Quintero Rivera 1975,
74). The process of social class recomposition and political struggle did not occur
in a vacuum. It was mediated through the colonial state, which functioned as a
political institution of external domination that also transfigured the nature of
class conflict. Colonial officials took an early and active role in diverting class
conflict into forums they regulated and sought to erode the legitimacy of the FLT
as a vehicle for the expression of working-class aspirations for social justice and
material improvement.

The Bureau of Labor

U.S. officials could not ignore the growing discrepancy between private material
gain by U.S. citizens and widening social immiseration. The Bureau of Labor re-
ported that "wages are extremely low; the extent of unemployment is, at present,
at least, appalling" (Puerto Rico. Bureau of Labor 1914,112). Low wages, unem-
ployment, and the forced reliance on costly imported food were creating de-
plorable conditions for the majority of Puerto Rico's people, which threatened
the colonial enterprise. During the first decade of U.S. rule the Puerto Rican
working class had demonstrated a solidarity and capacity for militancy that ex-
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ploded any misconceived notions as to its docility. It was willing to disrupt the
productive process in apparent disregard for the violence it would confront or
the persecution of its leaders. Colonial officials decided to establish the Bureau of
Labor in the hope of ameliorating the conflictual state of labor industrial rela-
tions. The FLT had proposed a bureau or department of labor in 1903, but the
Executive Council rejected the measure. However, nine years later, on March 14,
1912, the governor signed the law that established the Bureau of Labor (Cordova
1993, 101). According to Iglesias Pantin the Puerto Rican legislature decided to
act because Congress was about to establish a Department of Labor for the pos-
session and the legislature "feared that its authority would suffer in as much as
this would be the creation of an agency devoted to the defense of the working-
men by the United States Congress" (U.S. Senate 1916, part 3, p. 149). But the
local legislature did not adequately fund the bureau nor did it provide it with the
legal authority to enforce its decisions.

The bureau was to study the conditions of labor, compile statistics, "attend to
the enforcement of laws enacted for its protection, exercise its good offices for the
maintenance of satisfactory relations between employers and employees, and to
suggest such legislation as its investigations may indicate to be necessary"
(USDW Annual Report 1912, 21). The bureau published reports on the condi-
tions of the working class, established a free employment agency, advocated for
workers' disability compensation and for legislation to regulate the employment
of women and child labor, and obtained the legal authority to prosecute employ-
ers for defrauding workers of their wages. Bureau chief J. C. Bills reported that
the aim of the Bureau of Labor "is to promote the welfare of the laboring classes,
to protect them from exploitation or unjust treatment by their employers or by
other persons of capital, such as their landlords, and to promote better relations
between laborers and employers" (Puerto Rico Bureau of Labor 1914, 9).

Bills, however, was careful to point out that the bureau would "keep to a mid-
dle line between the conflicting interests" of laborers and employers and would
not endorse actions that he thought would injure the employers. Campers
faulted Bills for wanting "to be perfectly impartial as between the employers and
employees" (Compers 1914, 385). According to Iglesias Pantfn the Bureau of
Labor had a decided "inclination toward favoring the capitalists." He accused of-
ficials of the Bureau of Labor of being "hostile to organized labor and [having]
neither the sympathy nor confidence in or for the laborers" (U.S. Senate 1916,
part 3, p. 150).

The reports issued by the Bureau of Labor through 1917 highlight the con-
cerns of the colonial government with unemployment and landlessness. Land-
lessness, reported the bureau, and "the present systems of paying land rent with-
out a lease or of occupying land at the will of the landowner are alike stunting the
development of our laboring classes." The bureau estimated that 600,000 Puerto
Ricans living in the rural areas were landless (Puerto Rico Bureau of Labor, 1914,
108). According to the bureau director, unemployment "is not only a labor ques-

The FLT and the Socialists246



tion, but a social one as well, which demands prompt action" (USDW Annual Re-
port 1913, 427), By 1914, approximately 800,000 people, or 75 percent of the
population, were "absolutely landless" (USDW Annual Report 1914, 443). The
bureau director reported in 1915, "It may be said beyond any doubt that the most
serious labor problem of Porto Rico ... is unemployment.... It is absolutely
necessary to take some steps ... to diminish the great evils of unemployment"
(USDW Annual Report 1915,428). But after two years of operations the bureau
concluded,

It may be said that the laboring conditions of our island have not improved during
the last two years. Unemployment has increased to proportions which nobody can
imagine. The cost of living is higher every day. The employment of children has in-
creased in spite of the law and in spite of the suggestions made to employers to min-
imize it, inasmuch as they know how important it is to reduce the alarming number
of men who are without work. (USDW Annual Report 1915,423)

The bureau urged that some form of land distribution be enacted, arguing that
"the ownership of land, even though it be a small lot to build a hut upon, has im-
portant sociological as well as economic influence" (USDW Annual Report 1914,
443). The bureau was also actively engaged in mediating labor-management dis-
putes as it sought the "reestablishrnent of industrial peace" (USDW Annual Re-
port 1918, 550). In 1914 the Bureau of Labor mediated a strike by cigar workers
against the Porto Rican-American Tobacco Company. During the first two
months of the strike the bureau "was unable to accomplish anything because of
the refusal of the officials of the company to negotiate or confer with the cigar
makers," Only after the governor intervened was the strike settled two months
later (USDW Annual Report 1914, 442). As strike activity increased, the bureau
intervened with increasing frequency in managing industrial relations. "A great
part of the time of the personnel of the bureau was devoted to an endeavor to ef-
fect a compromise of the differences between the owners of the sugar mills and
the agricultural laborers, which culminated in the big strike declared in January
and ended in March, 1915. This strike has been the most important one ever de-
clared in Puerto Rico" (USDW Annual Report 1915, 36).

The bureau reported that in the most important strike of 1916, which involved
forty thousand agricultural workers, "the workers were fully justified in asking
for an increase," given the high cost of food and with "sugar selling at a price
never dreamed of by the employers" (USDW Annual Report 1916,442). Of par-
ticular concern to the colonial authorities was the longshoremen's strike of Sep-
tember-November 1916, which "was one of the most important ever occurring in
Porto Rico up to the present time" (USDW Annual Report 1917, 550). The bu-
reau director noted that conflict occurred in those regions where the owners re-
fused to negotiate with the strikers. Strikes continued through 1917, prompting
the secretary of the agriculture and labor to report, "In connection with contro-
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versies, disputes and strikes occurring during this year, the bureau of labor has
been called upon to perform its most important functions, being forced to devote
to such work the greatest part of its activities" (USDW Annual Report 1917,550).

The Bureau of Labor's reports documented the deplorable working condi-
tions, low pay, and arbitrary and often illegal actions by management and
landowners. It called on the legislature to enact protective labor laws, and cau-
tioned that callous disregard for the plight of Puerto Rico's poor and unem-
ployed could precipitate a problem of colonial management. The bureau as-
sumed an important practical and symbolic role in mediating labor disputes and
sought to channel potentially disruptive conflict to the negotiating table. Its staff
not only studied the sources of labor strife and mediated industrial conflict, but
formulated legislation to ameliorate the rising turmoil in the sugar fields, tobacco
factories, and docks (Mixer 1926,313).

As the level of industrial strife intensified and employers proved ever more re-
calcitrant to grant wage increases, the Executive Council began to introduce
protective labor legislation. A number of key measures were passed in 1913, in-
cluding an act to regulate the work of women and children, "and protecting
them against dangerous occupations," an act to regulate the number of hours
that laborers paid by the state could work on public works projects, and an act
to provide for the safe construction and maintenance of scaffolds (Puerto Rico
Bureau of Labor 1914, Appendix). In April 1916 a workmen's relief commission
was established "for the purpose of providing for the relief of such workmen as
may be injured or of the dependent families of those who may lose their lives
while engaged in different trades and occupations" (USDW Annual Report
1918,37).

Capitalist expansion, unplanned and unregulated, intensified the level and in-
tensity of class conflict and complicated the task of colonial management. Con-
tinuous labor-capital confrontations and use of the police to protect private
property and to intimidate served to erode the legitimacy of U.S. rule. Moreover,
this instability placed at risk the metropolitan state's wider regional aspirations,
including its ability to manage economic modernization. In this context of tur-
bulent political and economic change, the Bureau of Labor emerged as an im-
portant practical and symbolic institution. It acquired a comprehensive under-
standing of the state of industrial relations throughout the country, and could
monitor and strengthen the colonial state's capacity to guide development. To the
degree that it was able to persuade corporations to accede to some of the de-
mands of striking workers, the Labor Bureau undermined the role of the PLT and
unaffiliated unions. No doubt the effect of the bureau's intervention was to coun-
teract the unmitigated greed of absentee and domestic corporations that was
placing at risk Puerto Rico's Americanization. The Bureau of Labor was a policy
tool that was used to manage a conflict-ridden and chaotic system of industrial
relations. The bureau intervened on a number of occasions on the side of strik-
ing workers, and while the consequences were not necessarily favorable to the
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particular firm the bureau's actions were in the interests of capital in general by
preserving a stable social order.

Yet, despite its implicit critique of the corporations, the bureau blamed over-
population as the primary factors for poverty and unemployment. In 1929, the
commissioner of labor observed that "overpopulation is one of the great obsta-
cles encountered by our laborers in their struggle for higher wages." He went on
to report that since "the country lacks sufficient number of industries to employ
the oversupply of labor, the situation of the workers is a difficult one," The com-
missioner called for emigration to solve the unemployment problem (USDW
Annual Report 1929,736-737).

The Socialist Party saw the Bureau of Labor as another agency which the bour-
geois parties would use to suppress the workers. This view was forcefully ex-
pressed in its newspaper, La Uni&n Qbrera: "The labor office in the consolidated
department will be an office manipulated by the politics of the country, the ob-
jects of which will be to favor no other than its own interest. The labor class has
gained nothing in the passage of this bill by the legislature, which places the fate
of the laborers in the hands of the caciques" (Quoted in Mixer 1926,48).

Nevertheless, the Bureau of Labor did not become an instrument of the local
bourgeoisie and did take controversial and principled positions. The bureau re-
ported that "employers are paying good premiums to accident insurance compa-
nies and lawyers are earning fees, but injured laborers are receiving practically
nothing" (USDW Annual Report 1914, 443). The bureau urgently called for
workmen's compensation legislation, only to have the UP vote against the mea-
sures it introduced in 1913, 1914, and 1915 (Cordova 1993, 115) For the UP the
Bureau of Labor was no doubt another policy instrument of the colonial state
that would further restrict the domestic landowners' control over the country's
human and material resources. Although the Bureau of Labor was deprived of
the funds to adequately enforce protective measures, its actions were symbolically
important for Puerto Rico's workers. The bureau was portrayed in official reports
as working to ameliorate the dreadful social and economic conditions of the la-
boring classes. Such action by the governmental authorities was unprecedented
in Puerto Rico's history, and no doubt served to reinforce popular notions as to
the colonial state's commitment to the rule of law.

By taking these positions the Bureau of Labor served an important ideological
function, portraying the colonial state as standing above capital-labor conflict.
The bureau seemingly retained its independence from the bourgeois political
parties. However, the bureau was not intended to function, and in fact did not
function, as an advocate for the working class. Its function was to moderate the
most nefarious and damaging consequences of capitalist expansion. By diverting
working-class attention from the labor unions and political parties, it may also
have served to erode the intensity of electoral support for these political organi-
zations. The Bureau of Labor evolved as another bureaucratic agency whose pri-
mary function was to preserve a measure of social stability and regulate the be-
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havior of the colonial subjects; ultimately it was another agency for Americani-
zation,

After World War I ended, U.S. capital poured into sugar and tobacco, two sec-
tors of the economy that promised great profitability. Investors purchased and
leased land, built railroads, warehouses, and ports, imported cutting-edge tech-
nology, and, most important, purchased the cheap and abundant labor power of
hundreds of thousands of Puerto Rican men, women, and children. Puerto Rico's
land, water, and human resources were mobilized in an effort to make the United
States self-sufficient in sugar. In 1930 Governor Roosevelt reminded U. S. in-
vestors that Puerto Rico had "the most important raw material that exists,
namely, abundant, intelligent and industrious labor. This labor is capable of
learning quickly what may be required and of applying it" (USDW Annual Re-
port 1930, 13). But more to the point, these resources were placed at the service
of investors who bought hundreds of millions of dollars worth of the stocks ten-
dered by the great sugar and tobacco corporations that dominated the island-na-
tion's economy.

In 1920 Governor Yager gushed with enthusiasm as he reported, "Commercial
business was active and growing throughout the year.,.. The increase in money
value of both exports and imports was so extraordinary that it seems incredible"
(USDW Annual Report 1920, 3). Four years later Governor Towner confidently
reported, "The financial condition of the island is good . . . the island may look
forward to years of financial progress and stability" (USDW Annual Report 1924,
4). In 1927 BIA chief Mclntyre echoed the theme of growth and development:
"This year in Porto Rico has been one of marked progress, notably in education,
in health and sanitation, in public and private building, and markedly in agricul-
ture" (USDW BIA 1927,4). Two decades after it lost its Spanish sovereign, Puerto
Rico had been transformed into a modern agricultural export economy. Decades
of capitalist development had been condensed into a brief historical moment,
and centuries—old international networks of trade and commerce were abruptly
and irrevocably terminated.

Yet beneath this official euphoria another reality afflicted Puerto Rico's people.
The Evangelical Union of Puerto Rico reported in 1928:

During the past 25 years at least one third of the small farms have passed into the
hands of the corporations or have been added to the larger farms.... It is a recog-
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Puerto Rico [is] a land of beggars and millionaires. More and more it becomes a factory

worked by peones, fought over by lawyers, bossed by the absent industrialists. It is now

Uncle Sam's second largest sweat shop.
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nized fact that the large majority of the people of Porto Rico is undernourished.
Wages are exceedingly low, and, owing to seasonal employment in the island, many
of the people work only a part of the year. The number of unemployed is always
large. Such a condition can not continue indefinitely. (U.S. Senate-U.S. House 1928,
36)

Capitalist development had generated a profound deterioration In the condi-
tions of Puerto Rican society. The profits that accrued to absentee capitalists were
repatriated and either invested or consumed in the United States. Companies
sought to maximize their gains by introducing labor-saving machinery, extract-
ing more value out of workers by lowering wages, or shifting different productive
functions to the mainland. Given the dynamics of corporate operations in Puerto
Rico, colonial authorities could do little to improve the material and social con-
ditions of the colonial subjects. They cautioned that without some improvements
Puerto Rico faced a social disaster that would threaten U.S. objectives in the re-
gion. In 1940 the White House Interdepartmental Committee on Puerto Rico de-
scribed the paradox of U.S. colonial rule:

The first fifteen years following American occupation of Puerto Rico were a period
of rapid economic development. Since the Great War of 1914-1918, however, the op-
timism engendered by the closer commercial relationship between Puerto Rico and
the Mainland, and by the initial influx of American capital, has been slowly fading.
In its stead, doubt has arisen as to the basic soundness of the earlier economic ex-
pansion. (USICPR 1940,3)

During the late 1920s, Puerto Rico's economy degenerated into a morass of
poverty and social immiseration that demonstrated the failure of the United
States, despite its great wealth, to provide its colonial ward with economic secu-
rity and social justice. The federal government was acutely aware of the unfold-
ing social crisis in the island. Colonial officials repeatedly commented on the de-
pressed wages that kept workers at barely subsistence levels and worried that
unregulated market forces would create an unmanageable social crisis. Unem-
ployment and underemployment were widespread. The Census Bureau reported
that 69.5 percent of males ten years or older and 22.9 percent of females ten years
or older were gainfully em ployed in 1930. Governor Theodore Roosevelt Jr. re-
ported in 1930, "More than 60 percent of our people are out of employment, ei-
ther all or part of each year." He commented that, "Hundreds come to the gov-
ernment offices weekly with but a single request—work." Roosevelt wrote that
these hungry workers did not "ask for a dole, merely the opportunity to earn a
livelihood" (USDW Annual Report 1930, 2). Congressmen Johnson alerted his
colleagues in 1930 that "the distress in Porto Rico among those citizens of ours is
almost beyond words to express. More than 600,000 people of Porto Rico are
woefully undernourished.... They work when they can, but there is so little
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work at so little pay-—pennies not dollars" (Cong. Rec. 1930, 11345). Carlos
Chardon, secretary of agriculture and labor, warned that "the ever-growing sur-
plus of workers seeking jobs is reaching a dangerous limit" (USDW Annual Re-
port 1930,61).

Even for those lucky enough to find work the wages were often too low to meet
their minimum needs. Governor Towner reported in 1925 that "since 1915 the
cost of the sugar laborer's diet has increased 48.6 percent, while his wages have
increased but 26.5 per cent.... The fact remains that for agricultural laborers the
wages paid have not increased as rapidly as the cost of living" (USDW Annual Re-
port 1925,35). In 1928 Towner complained, "Employers who refuse to pay a liv-
ing wage are following a short-sighted policy... it is clear that the wages paid in
Porto Rico are too low" (USDW BIA 1928,35). Puerto Rico's working population
was not only poor, but sickly and malnourished. Governor Theodore Roosevelt
Jr. reported on the disheartening situation, "Our death rate in this disease [tuber-
culosis] was higher than that of any other place in the Western Hemisphere, and
four and one-half times the death rate in the continental United States" (USDW
Annual Report 1930,1). In 1932 the BIA cautioned that Puerto Rico's deplorable
health and sanitary conditions were directly related to the poor economic condi-
tions and lack of employment (See USDW BIA 1933,25). Governor Beverley re-
ported that hookworm was as widespread in 1932 as it was in 1918 and that
malaria control was not successful. He observed that all major health problems
were "closely allied with the economic condition of the Island and the standard
of living of the people" (USDW Annual Report 1932,12-13).

Representative Fiorello LaGuardia, who was later elected New York City's pop-
ulist mayor, condemned the practices of the absentee sugar corporations for the
conditions afflicting Puerto Rico's people. He told his colleagues in Congress,
"Most of the invested capital belongs to nonresident stockholders who drain the
island every year, taking out from this country in the form of profits and divi-
dends over two thirds of the product of labor and leaving there only the meager
wages paid for long hours of labor" (Cong. Rec. 1930,11348). Resident Commis-
sioner Davila pressed the attack against the corporate-dominated sugar economy.
He told Congress that "heads of these corporations have no interest whatever in
the development and progress of the people of Puerto Rico. Their goal is to
amass wealth, and they apply themselves to this end with whole-hearted interest."
Cordova Divifa deplored the massive repatriation of profits to U.S. resident
stockholders and estimated that "two thirds of the benefits accruing from the
sugar industry are received by absentee owners" (Cong. Rec, 1928,6328).

A devastating hurricane that struck Puerto Rico in 1928 preceded the massive
depression that hit the United States. It seemed as though the economy and na-
ture had conspired to plunge Puerto Rico into an unprecedented human
calamity. Hurricane San Felipe struck on September 26, 1928. According to the
BIA "the ravages of this hurricane were the most devastating known to Puerto
Rico" (U.S. Senate Report of the Central Survey Committee 1928,73). Governor
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Towner advised Washington that "before the storm Porto Rico was well described
as a luxuriant, flowered paradise. After it the beautiful island was likened to the
war-devastated areas of France and Belgium" (USDW Annual Report 1929,635,
2). San Felipe was significantly more violent than San Ciriaco and caused much
more property damage, but because of an improved advance warning system
deaths were kept to approximately one-tenth the number of people killed by San
Ciriaco. Although less deadly in the short term, San Felipe seriously undermined
the fragile health and sanitary system and left a terrible legacy of disease. The
death rate increased dramatically, from 21.9 deaths per 1,000 inhabitants before
the hurricane struck to 35 deaths per 1,000 by December 1929, and continued at
this elevated rate for some time (USDW BIA 1930, 13).

Hurricane San Felipe was also a watershed in U.S. colonialism. Congress re-
ceived a crash course on the human and material conditions of its colonial pos-
session. It learned of a colonial economy that generated great wealth for investors
and profound human immiseration for those who were the source of that wealth.
Puerto Rico had been abandoned to the fate of market forces and a colonial ad-
ministration dominated by the sugar and tobacco corporations and their local al-
lies. The hurricane precipitated a review of U.S. colonial policy and ushered in a
new period of increased metropolitan state vigilance and benevolence.

The poverty, hunger, and disease attributable to the operation of the market-
driven monoculture economy, dominated by absentee corporations, compelled
the metropolitan state to become more engaged in social and economic manage-
ment of its colonial ward. It embarked on a program of material assistance to its
colonial ward to counteract the crisis in colonial management the market driven
economy had created and to impose stability. In 1931 federal agricultural legisla-
tion was made applicable to Puerto Rico and included appropriations "on the
same terms and conditions as similar appropriations for the various states"
(USDW BIA 1931, 9). The War Department reported that federal agricultural
legislation would "be extended to Porto Rico, therefore enabling the island to ob-
tain its share of the money spent by Congress in fostering agriculture throughout
the nation" (USDW Annual Report 1931,87). In 1933 the BIA chief summarized
the changing role of the federal government:

Following the disastrous hurricane of September 1928 the Congress authorized spe-
cial appropriations for hurricane relief in the form of both direct monetary aid to
the insular government and loans to agriculturists. During the next few years, other
appropriations for the extension to Puerto Rico of various Federal services (such as
agricultural extension work, vocational education, etc.,) were authorized. (USDW
BIA 1933,17)

Puerto Rico was a federal recipient of public relief, direct cash grants for re-
construction, and loans and credits to small and medium-sized farmers. Eventu-
ally dependency on federal largesse to sustain the colony became the most im-

The FLT and the Socialists 253



portant, although unanticipated, legacy of the early Americanization campaign.
The 1930s spectacle of massive wealth driven by profit-repatriating corporations
on one hand, and a toiling, poor, and politically powerless working class on the
other, continues to be an accurate portrayal of Puerto Rial's colonial experience.
Similarly, it is significant to recall that almost a hundred years after the United
States forcibly established its sovereignty over Puerto Rico, Puerto Ricans are still
perceived as a Spanish-speaking, Latin American people whose country is unfit
for statehood. This perception indeed might be the most telling indictment of the
failure of the hundred-year-old U.S. campaign of Americanization.
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