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Abstract

Understanding progressive institutional change remains a

central concern in development studies. This paper exam-

ines two such cases: constitutional change in Nepal, which

broadened political rights, and the outlawing of metal min-

ing in El Salvador, which redistributed resources. To under-

stand institutional change, this paper proposes a cultural

political economy approach to Khan's ‘political settlements

analysis’. Applying the proposed approach to these cases

demonstrates how political movements organise around

beliefs and identities as well as interests to achieve rights

and status, not just material gain. Identifying cultural as well

as material sources of power allows a fuller explanation of

institutional change processes.
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1 | INTRODUCTION

Constitutions, laws, policies, rights and informal rules structure who has access to which resources and markets, who

can influence political decision-making and whose priorities and claims are valued and enforced. In 2015, the

Madhesi ethnic group in Nepal achieved changes to the Nepali constitution that granted them greater political con-

trol through federalism and greater formal rights and representation. While in El Salvador, in 2017, rural communities
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and their collaborators achieved a new national law that banned metal mining and so protected the livelihoods and

health of those living downstream from the mining area. Both cases, which involve social movements arising and

challenging central state institutions speak to core debates in development studies over how seemingly powerless

actors can challenge the rules and relations of power that marginalise them. Examining these two cases of progres-

sive institutional change, this paper interrogates how actors' power is conceived and how processes of institutional

change are analysed and understood in development studies. In doing so, the paper critiques Khan's (2010) influen-

tial political settlements analysis (PSA) framework and proposes an alternative cultural political economy approach to

PSA, which allows the power of marginalised actors in the two case studies to be identified and understood.

In development studies, the study of institutions came to the fore via new institutional economics (NIE). Emerg-

ing in the 1990s, NIE studied institutions from the perspective of economic development and relied on assumptions

from game theory to analyse how institutions create economic incentives (e.g., Greif & Laitin, 2004; Ostrom, 1990).

More recently, however, attention has turned to the underlying relations of power that produce institutions. Promi-

nent scholars, such as Douglas North (1990), North et al. (2009) and Acemoglu and Robinson (2012) theorised the

historical development of institutions through the lens of political power and economic interests. While others

(e.g., Boone, 2003; Khan, 1995, 2010) brought a critical political economy and macro-sociological perspective, argu-

ing that institutions are a reflection of economic as well as political relations of power.

This ‘post-institutional’ turn in development studies has featured competing analyses of how relations of power

shape formal and informal institutions in the global South (Kelsall et al., 2022, p. 8). Within this debate, Mushtaq

Khan's (1995) argument that political economy structures differ across countries and so institutions function differ-

ently in different contexts has become especially influential. This argument directly challenged the popular ‘good
governance’ agenda, which prescribed universal ‘good’ institutions as a solution to development problems. It also

brought analysis of the relationship between capitalist development and institutions into focus, where others claimed

that political relations of power (e.g., Acemoglu & Robinson, 2012) or formal market mechanisms drive institutional

change (e.g., North et al., 2009).

Khan (2010, 2018) developed his argument into PSA, which provides a framework for analysing the power rela-

tions shaping patterns of governance in developing capitalist economies. PSA proposes that institutions are shaped

by three dimensions of power relations. These concern competition for control between the ruling political elite and

excluded contenders, between the ruling elite and subordinate factions and between the ruling elite and productive

entrepreneurs (Khan, 2010, pp. 8–9). Khan's PSA thus examines institutions through an analysis of the political and

economic relations between these sets of actors whose relative power and interests sustain or transform

institutions.

PSA has inspired over a decade of research in development studies, with scholars and development agencies

adopting the framework to guide research, analysis and development programming (Kelsall et al., 2022). Research

into processes of state capacity for inclusive development (e.g., Hickey et al., 2015; Nazneen et al., 2019), dynamics

of urban development (e.g., Goodfellow, 2018), global value chains (e.g., Behuria, 2020) and natural resource gover-

nance (e.g., Bebbington et al., 2018), among others, has used PSA to understand the national political economy

parameters shaping potential for change. PSA thus brought greater attention to critical political economy theory in

development studies and a rejection of the ‘stylised understanding of reality’ offered by many institutional economic

theories (Chang, 2011, p. 495).

However, PSA presents a materialist, interest-focused approach to understanding institutions and it describes

actors' power to challenge institutions as the ‘capability of an individual or group to engage and survive in conflicts’
(Khan, 2010, p. 6). According to Khan's PSA, actors organise politically ‘to enrich themselves, not society’
(Khan, 2018, p. 650), relying on ‘economic strength … the political ability to organize, the numbers of people that can

be mobilized, and perceptions of legitimacy’ (Khan, 2010, p. 7). This conflictual approach to power relations obscures

analysis of how actors also collaborate to achieve non-material changes, such as greater rights or freedoms or the

recognition of their social identity. It also diverts analysis away from an understanding of how ideational forms of

power, rooted in cultural beliefs, practices and identities shape political organisation. Consequently, as PSA gained
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traction in development studies, scholars concerned with questions of social identity, sub-altern actors, and dis-

course found the framework to be overly reductive. Criticisms included that PSA is narrowly focused on rent-seeking

and the elite (O'Rourke, 2017) and that it overlooks the role of ideas and narratives (Lavers, 2022).

Numerous scholars have developed Khan's (2010) PSA framework to address some of these limitations. Hazel

Gray (2018, 2019) examines the role of ideology in socialist political settlements, while others have introduced

greater attention to policy ideas (e.g., Lavers, 2022; Lavers & Hickey, 2016) and how PSA can be applied to social as

well as economic policy domains (e.g., Hickey & Hossain, 2019; Nazneen et al., 2019). Kelsall et al. (2022) have

offered the most substantial revisions to date, drawing on political sociology as well as political science to focus on

the relative inclusivity of power-sharing relations and their implications for development outcomes. However, none

of these critiques have focused on the concept of power, which is central to PSA theory.

Returning to the cases of institutional change in Nepal and El Salvador, this paper argues that while PSA can

shed light on each case, the framework's focus on elite mobilisation of resources for rational economic and political

interest is too narrow to fully explain the respective processes of institutional change. To enable the PSA framework

to analyse cases of institutional change involving economically weak actors and non-material motivations, this paper

revises PSA from a cultural political economy perspective. Taking the concept of power as a starting point, this

paper examines how a cultural political economy approach to PSA can rebalance the framework by giving attention

to ideational as well as material sources of power and the ability of marginalised as well as dominant actors to mobi-

lise powerfully, using cultural and discursive forms of power.

The paper begins by positioning PSA within institutionalist and cultural political economy literature before pre-

senting a cultural political economy approach to PSA. The proposed framework, elaborated in Cummings (forthcom-

ing), is then applied to the case studies of institutional change in El Salvador and Nepal to identify the processes

occurring in each case. The paper concludes with reflections on the value of this approach to PSA and its implications

for policy and research.

1.1 | Political settlements analysis and institutional theory

To examine and revise how power is conceptualised in PSA, it is useful to first place PSA in a comparative perspec-

tive with wider institutional theory. Khan and Kelsall et al.'s PSAs reflect the ‘calculus approach’ presented in rational

choice institutional theory (Hall & Taylor, 1996, p. 939), which relies on economic principles of rational, strategic

actors motivated by utility maximisation. However, PSA also echoes ‘historical institutionalism’, which emphasises

how institutions are created through specific historical struggles (Lowndes, 2010). Institutions are considered an out-

come of political struggles, reinforcing the distribution of power between actors; facilitating some groups, while hin-

dering others (Hall & Taylor, 1996; Lowndes, 2010). Therefore, while Khan (2010) and Kelsall et al. (2022) view

actors as rational and interest-seeking, they argue that institutions do not necessarily maximise efficiency but rather

the interests of the most powerful groups in a society.

The calculus approach to institutional theory stands in contrast to the ‘cultural’ approach that considers how

institutions include ‘culturally-specific practices’ (Hall & Taylor, 1996, p. 946) and moral, normative and cognitive

frames. Scholars taking this approach (e.g. Schmidt, 2008; Waylen, 2014) point to how ideas, norms and discourse

both shape and are shaped by institutions. For example, Waylen's (2014) feminist historical institutionalism examines

how informal gender rules and norms undermine or bring about the introduction of formal gendered institutions. Like

PSA, Waylen's (2014) analysis emphasises the importance of power relations in understanding institutional change.

However, unlike PSA, Waylen's approach shows how institutions are also shaped by cultural and social relations of

power and how institutions distribute status and recognition as well as resources (ibid).

Schmidt (2008), Blyth (2002) and other constructivist scholars also critique the calculus approach to institutions

by emphasising the power of ideas. Schmidt (2008) proposes ‘discursive institutionalism’ which focuses on how

actors' ideas and discourse can critique and change existing (historical) institutions. In contrast to the ‘cultural

CUMMINGS 3
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approach’ to institutions, Khan and Kelsall et al.'s PSA frameworks accord little attention to the power of ideas,

meaning or critical interpretation. While Kelsall et al. (2022, p.222) acknowledge that actors may support a political

coalition in return for ‘status goods', this presents status as a tool of the political elite rather than something that

holds meaning and power for elite and non-elite actors. In Khan's (2010) PSA, the definition of power includes ‘per-
ceptions of legitimacy’ (p. 7) but Khan (2018) states that ‘Significant institutional changes are typically not preceded

by cultural or normative changes in a society’ (p. 4). This acknowledges cultural or normative legitimating beliefs as

relevant but of secondary analytical importance to material factors.

To address PSA's narrow approach to power but still retain Khan's critical political economy and Kelsall et al.’s
(2022) macrosociology, I turn to cultural political economy theory. Cultural political economy emerged from the cul-

tural turn in social science as a post-disciplinary approach that emphasises how the cultural and the material are dia-

lectically related (Best & Paterson, 2009; Jessop, 2010). Where rational choice or historical institutionalism tends to

assume rational and materially interested actors, cultural political economy considers how interpretation of the mate-

rial informs actors' interests (Hall & Taylor, 1996). Cultural political economy also differs from discursive institutional-

ism, which gives little attention to materiality. Instead, cultural political economy forges a path between structural,

materialist and cultural, ideational standpoints (Best & Paterson, 2009).

‘Culture’ is understood as ‘semiosis’—the interpretation of experience and generation of meaning (Sum &

Jessop, 2013, p.22), which, in relation to everyday material practices, results in the collective production of ideas,

values and identities (Best & Paterson, 2009, p5). Cultural political economy therefore examines the relation

between material interests and practices and ideas and discourse that together guide actors' behaviour. In the fol-

lowing section, I discuss cultural political economy theory, compare it to the political economy approach of PSA and

consider how to revise PSA from a cultural political economy perspective so that the power of interpretation

and meaning is recognised.

1.2 | A cultural political economy approach

Cultural political economy (CPE) has its roots in the work of theorists such as Gramsci, Foucault and Poulantzas who

proposed differing but related theories of social, political and economic transformation and the role of power. Sum

and Jessop (2013) drew on these scholars to develop a cultural political economy theory. As per Gramsci, Sum and

Jessop reject the Marxist concept of superstructure and base and argue instead that the material and the discursive

are co-constitutive and so evolve together (ibid). This approach to conceptualising the relationship between structure

and agency, the ideational and the material does not define power directly but rather returns to ontological argu-

ments of causation to understand processes of institutional change.

The PSA frameworks by Khan (2010) and Kelsall et al. (2022) emphasise the power of structures and the mate-

rial in driving institutional change. Jessop (2005, p. 48), in contrast, stresses the possibility for structural tendencies

to be transformed by actors who can interpret them, and act unpredictably given their differing identities, goals,

ideas and abilities. Integrating Colin Hay's (2002) argument that actors use ‘cognitive templates’ and ‘frames of ref-

erence’ to ‘understand the contexts in which they must act’ (p. 214), Sum and Jessop (2013) reason that both the

semiotic (or cultural) and the material are integral to the mechanisms generating institutional change. Drawing on

Gramsci's (1971) writing on hegemony and counter-hegemony, Sum and Jessop (2013) point to actors' power to

reinterpret their experiences, propose alternative understandings and, with others, construct a different worldview.

This is a cultural process of critical and normative interpretation that, following Gramsci, involves political, intellectual

and moral leadership.

Proposing a cultural dimension to power does not suggest that culture is a static or external factor but rather

that cultural power concerns the power of actors to critically interpret and develop ideas about their identity, inter-

ests and the context in which they act (Woolcock, 2015). Recognising actors' power to critique and generate alterna-

tive understandings, a CPE approach to PSA is attentive to the mechanisms through which subaltern groups, lacking
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political and economic resources, can increase their power, build coalitions and challenge institutions through strate-

gic discursive means. Sum and Jessop (2013, p. 218) describe these ‘agential’ and ‘discursive selectivities’ that

enable sub-altern actors to contest hegemonic structures, while noting their relationship to structural selectivities

that privilege ‘certain interests, identities, agents […] over others’. This paper therefore examines how hegemonies

in the two cases are differently vulnerable to discursive and agential destabilisation by sub-altern actors, whose stra-

tegic counter-hegemonic tactics are shaped by hegemonic structures.

In contrast to cultural political economy, Khan's PSA discusses ideas and cultural identities as political instru-

ments for organising others or for legitimising a distribution of rents. For example, Khan (2010) refers to the ‘ability
to mobilize prevalent ideologies and symbols of legitimacy’ (p. 20) as an aspect of power and writes that ‘the fact

that factions are often distinguished using traditional cultural symbols like caste, religion or tribe can serve to con-

fuse the fact that these are typically opportunistic arrangements’ (Khan, 2010, p. 61). While others have addressed

this reductive approach to culture and ideas in PSA, none have sought to reposition the power of the non-material in

a dialectical relationship with the material, as per CPE.

One approach to the power of ideas in PSA is offered by Hazel Gray (2018, 2019) who identifies the power of

ideas to shape patterns of material accumulation and distribution in her study of Tanzania and Vietnam. Gray (2018,

2019, p. 9) argues that commitment to a political ideology, such as African socialism, can generate political

mobilisation and legitimise a distribution of power and resources. Noting the power of discursive framing to shape

how actors interpret their material experience offers a fuller explanation for the power of ideology in PSA. This is a

valuable theoretical advance on Khan's framework but, like Khan, Gray considers ideology from the perspective of

the political elite. This presents ideas as a tool with which the elite rationalise a material distribution to themselves

as well as to others. A CPE approach, in contrast, also considers the power of ideas as a potentially emancipatory

process of critical interpretation through which actors can challenge hegemonic structures.

Lavers and Hickey (2016) and Hickey et al. (2019) also recognise how marginalised groups can collaborate

around ideas to pursue institutional change. Building on Khan (2010), they offer an approach to ideational power in

PSA that draws on Schmidt's (2008) discursive institutionalism, categorising ideas as policy ideas, problem-framing

ideas or paradigmatic ideas. Comparing different types of political settlements, as per Khan's (2010) typology, Lavers

and Hickey (2016) describe how actors in dominant political settlements are more likely to be able to pursue paradig-

matic ideas than in competitive political settlements where actors may have to compromise with competing factions

over ideas and interests at all levels. Showing how less powerful actors can frame their policy aims within the narra-

tives of the ruling elite, Hickey et al. (2019) demonstrate how ideas are not a tool of the ruling elite alone. Neverthe-

less, this approach to ideas presents ideas as a tool through which actors pursue their interests thus giving

precedence to material motives.

Where Hickey et al. (2019) give analytical priority to material interests, a CPE approach emphasises the dialecti-

cal relationship between the ideational and the material. Ideas are not just the means through which actors mobilise

politically and frame their aims but are also integral to the change being pursued. Actors' ideas arise from their inter-

pretation of material practices and shape their perception of interests, identity and moral beliefs. As such, political

mobilisation does not only concern competition over access to rents and resources but also, and relatedly, a desire

for political rights and social status that are grounded in normative beliefs about what is just. Therefore, while Khan's

(2010) PSA reduces actors to materially interested, competitive groups, a CPE approach to PSA considers how actors

also seek collective, non-material goals based on ideas of identity, morality and status.

This CPE understanding of political mobilisation for material and non-material goals is reflected in work by

Wimmer (2013) and Fraser (2003), among many others. Fraser (2003) emphasises how struggles for ‘recognition’ are
intertwined with the ‘politics of redistribution’ but are mutually irreducible. While the values that accord higher or

lower status to different social identities reinforce economic and political injustice, they function according to differ-

ent logics. Proposing a ‘perspectival dualist’ analysis, Fraser (2003, p. 3) draws attention to how actors challenge

institutions that undermine their social status and argues that this is a central feature of social relations. Similarly,

Wimmer (2013, p.6) argues that establishing social identities involves strategic competition for honour, dignity and
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status as well as material and political gains. Social identities are not only a tool for political mobilisation but of intrin-

sic importance to actors' sense of belonging, self-worth and respect.

Neither Khan (2010, 2018) nor Kelsall et al.'s (2022) version of PSA gives importance to the subjective and con-

tingent process of meaning-making that produces social status, identity and moral authority, and so shapes political

mobilisation. Khan's (2010, 2018) approach, focused on competition for control of capital, rents and political power,

only considers social identity as an instrument for political mobilisation. Kelsall et al. (2022) propose ‘disruptive
power’ as a concept for understanding the power of non-elite groups to challenge a political settlement. However,

their approach does not consider how these groups develop an identity or political objective, and, like Khan, gives

analytical priority to material interests. Therefore, in contrast to Khan and Kelsall's versions of PSA, the proposed

CPE approach examines

• how ideas and interests shape how actors form social identity groups and seek collective goals regarding the allo-

cation of rights, status and/or resources and

• how power resides in cultural, economic and political ideas and practices.

To demonstrate how this approach to PSA captures a wider range of causal mechanisms producing institutional

change, it is now applied to the two case studies of social movements in Nepal and El Salvador which, despite lacking

economic power, achieved changes in national institutions. The cases provide examples of how actors' power can be

embedded in moral beliefs, social identity and the interpretation of social conditions. As such, the cases demonstrate

how attention to cultural as well as economic and political sources of power allows a fuller understanding of pro-

cesses of institutional change.

1.3 | Methodology

The case studies function as test cases for my CPE approach to PSA. The first case focuses on the outlawing of metal

mining in El Salvador in 2017 and is a strong test of my argument. It is a ‘least likely’ case (c.f. Eckstein, 1975) for a

CPE approach because it concerns the rules governing a valuable resource and so likely fits with a materialist political

economy understanding of power. In contrast, the second case concerns the ethno-political Madhesi movement in

Nepal that changed the draft 2015 Nepali Constitution to ensure a transition to federalism and greater Madhesi rep-

resentation. This is a ‘most likely’ case (c.f. Eckstein, 1975) for a CPE approach because it involves non-material gains

and a struggle for status and so cultural forms of power are likely to be evident. The case study analysis compares

how a CPE approach vis-à-vis Khan's PSA can explain each institutional change. The case selection allows across

case assessment of the strength of a CPE approach in explaining a resource-focused case as compared to a rights-

focused case.

The research followed a qualitative process-tracing methodology to develop a hypothesis about the causal pro-

cess of each institutional change (Bennett & Checkel, 2015). Both case studies drew on secondary sources and the

Nepal case study also involved primary research. This was conducted over a 6-week period in June and July 2022 in

Madhes Province and in Kathmandu. Sixty-three interviews were held with Madhesi movement leaders and mem-

bers, local and province politicians, and journalists and scholars. Participants were identified in collaboration with a

Madhesi research assistant, a Madhesi civil society organisation and a Nepali social research centre.

1.4 | Outlawing gold mining in El Salvador

‘El agua vale más que el oro’
(Water is worth more than gold)1
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This first case study traces how, in 2017, communities in a rural and marginalised area of El Salvador eventually

succeeded in their campaign for a national law against metal mining. The case presents an example of institutional

change that led to the protection of rural livelihoods and to less material extraction and in which the cultural power

of interpretation, discursive frames and moral values was significant to the process of change. Taking a CPE

approach to the analysis revealed how different interpretations of the threat posed by mining allowed a coalition to

form between rural communities, international non-profit organisations, and the conservative and progressive wings

of the Catholic Church. Mobilising around a shared narrative that gained moral authority, the anti-mining campaign

became more politically powerful than the mining companies and eventually achieved a ban on mining.

To understand how the ban came about, it is first necessary to trace the historical relations of power between

the actors concerned. A significant juncture in El Salvador's recent history was the ending of the civil war

between the Salvadoran government and the radical left-wing guerrilla army, the Frente Farabundo Martí para la Lib-

eración Nacional (FMLN) in 1992. The war ended with an agreement, facilitated by the United States, that prioritised

both democracy and an open market economy (Lander et al., 2021). Following the peace agreement, the 1994 gen-

eral election was won by the Alianza Republicana Nacionalista (ARENA) party, which represented the interests of the

country's agro-industrial elite, who sought greater export to the central and north American market (Paige, 1997).

The ARENA government's alliance with the United States resulted in trade agreements with the World Bank and

Inter-American Development Bank that favoured private, foreign investment (Almeida, 2005). In 1995, the ARENA

administration approved a Mining Act and then an Investment Law in 2001, which together facilitated the develop-

ment of foreign mining in El Salvador (Spalding, 2018).

When mineral prices rose significantly in the early 2000s, the pro-investment legal framework encouraged the

entry of foreign mining companies to explore gold deposits in El Salvador (Spalding, 2018). However, the activities of

the mining companies directly threatened the livelihoods and water supply of people in the mining area, who quickly

began protesting against the mining exploration (Bebbington, 2015). The immediate resistance to the mining compa-

nies' presence was a response to the communities' need for clean water for their health and livelihoods, which was

inseparable from their desire to protect their cultural way of life.

Communities in the mining areas had experienced generations of economic exploitation, political violence and

assaults on their cultural identity by the Salvadoran elite (Spalding, 2014). Many people in the mining area had collab-

orated with the guerrillas during the recent civil war and many others had been forced into refugee camps to escape

the fighting (ibid). These experiences strengthened their collective identity and forged ‘new forms of revolutionary

identity’ (Spalding, 2014, pp. 315–316). This cultural power developed through a shared political experience, strong

anti-capitalist ideas and shared economic and cultural practices increased the communities' ability to form a counter-

hegemonic movement to resist the development of mining.

The anti-mining protesters expanded their campaign by gaining the support of national and international human

rights, religious and environmental organisations (Bebbington et al., 2019). By 2005, they had formed an umbrella

group, the National Roundtable on Metal Mining (La Mesa). La Mesa carefully framed their campaign as pro-water,

arguing that gold mining would destroy an already fragile watershed (Lander et al., 2021). Rather than framing their

campaign in anti-capitalist terms, La Mesa used a ‘water over gold’ discourse that did not directly threaten the inter-

ests or narrative of ‘democracy and progress’ of the domestic business elite (Artiga-Purcell, 2022; Paige, 1997).

The pro-water framing was powerful in enabling La Mesa to form an alliance with ARENA Congressman

Johnny Wright Sol, whose father owned one of the largest sugarcane refiners in El Salvador (Artiga-Purcell, 2022).

Sugarcane, like mining, requires enormous volumes of water but the sugarcane plantations were downstream

from the proposed mining area. Moreover, the ruling elite relied on revenues from sugarcane, whereas the mining

revenues were thus far unproven (ibid). Consequently, La Mesa could use the discourse of ‘water over gold’ to
undermine the mining companies' appeal to the political elite and divide the otherwise pro-business actors.

Despite the differing cultural identities and political ideas of the mining-affected communities and the sugarcane

owners, La Mesa's discursive tactic enabled a broad anti-mining coalition to form, capable of disrupting the hege-

monic pro-business narrative.
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As the anti-mining campaign grew, it gained support from leaders from the liberation theology wing of the Cath-

olic Church (Dougherty, 2017). However, although the Church was influential, it was politically divided. Historically,

the cultural power of the Catholic Church morally legitimised the hegemony of the elite but the rise of liberation the-

ology in the 1960s created a deep rift in the Church (Binford, 2004). Liberation priests were assumed to be aligned

with the FMLN and had been targeted by the military and paramilitary during the civil war (Almeida, 2009;

Spalding, 2014). As such, the endorsement of the anti-mining campaign by liberation priests suggested a left-wing

agenda.

Yet, in 2007, the conservative Archbishop of San Salvador, Fernando Sáenz Lacalle also publicly announced his

opposition to mining (Nadelman, 2015). Archbishop Sáenz Lacalle was also a trained chemist and as the anti-mining

campaign grew, he became aware of the risk of cyanide pollution (Nadelman, 2015). Unconvinced by the mining

company's reassurance that cyanide would ‘evaporate’ (ibid, p. 17), the archbishop's opposition to mining on scien-

tific grounds provided an argument against mining that was not tied to left-wing ideas or the FMLN.

Khan's PSA might note the organisational capability of the Catholic Church and its significant wealth and relative

financial independence from the state, which affords it some political autonomy. A CPE approach, however, can also

identify the cultural power of the archbishop, in staunchly catholic El Salvador, to give moral authority to an argu-

ment and fit it within another political and cultural identity. The ‘agential selectivity’ through which the conservative

archbishop endorsed the idea of a mining ban enabled the ban to fit within the identity of the right-wing political

elite. Following the archbishop's call for a ban on mining, the government began delaying the development of mines

and in 2007, the Minister for the Environment and Natural Resources announced that no more environmental impact

assessments for mining projects would be reviewed (Bebbington et al., 2015).

In the lead-up to the 2009 general elections, the ARENA government was losing popularity to the left-wing

FMLN due to public anger over inflation, allegations of corruption, the privatisation of multiple industries and the

government's decision to participate in the Iraq war (Almeida, 2009). Meanwhile, the FMLN endorsed the tran-

sregional counter-hegemonic buen vivir movement, which critiqued the historical and neo-colonial capitalist exploita-

tion of indigenous communities and called for development in line with nature (Acosta & Martinez Abarca, 2018). As

the balance of political power was shifting to the populist left, the pro-water discourse of the anti-mining campaign

gained influence, fitting closely with the counter-hegemonic buen vivir ideas. This ‘strategic selectivity’ that gave

prominence to the pro-water discourse was reflected in the declaration by the FMLN that metal mining would not

be allowed if the mining companies could not guarantee the protection of people's health and the eco-system

(Spalding, 2018).

Despite ARENA's efforts to maintain its political control, the FMLN narrowly won the 2009 elections (Artiga-

Purcell, 2022). Within six weeks of the election, Pacific Rim sued El Salvador for $250 million using the World Bank's

International Centre for the Settlement of Investment Disputes (ICSID) (Spalding, 2018). They claimed that the gov-

ernment had violated the terms of the Dominican Republic-Central American Free Trade Agreement and

El Salvador's 1999 investment law (ibid). The pro-investor policies introduced in the 1980s and 1990s had given the

mining companies political power to take the government to an international court to demand the immediate

granting of an extraction permit and compensation for lost revenues (Spalding, 2014). However, in an unusual deci-

sion, the ICSID finally ruled in 2016 that Pacific Rim had never been granted the legally necessary permission from

local landowners to begin mining (Lander et al., 2021).

With the legal threat finally dismissed, the political struggle returned to the national stage. Here, La Mesa's most

important collaboration for eventually passing the bill was with El Salvador's leader of the Catholic Church

(Spalding, 2018). The archbishop was uniquely able to prevent political polarisation over mining and present the ban

as morally necessary. Exemplifying the power of cultural actors to influence institutional change, the Church

organised a huge show of public support in favour of the ban, and it was finally written into law in March 2017 (ibid).

Analysing how this institutional change came about using Khan's PSA framework would entail a focus on

structural–material factors. This would point to the mining companies' relatively weak economic power due to their

conflicting interest with sugarcane owners over water usage. Since the ARENA government's political security did
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not rely on revenues or political support from foreign mining actors, and it was losing popularity to the pro-water

FMLN-led social movement, the political cost of mining was rising while the expected material benefits were not

central to its political control. These are important observations, but they do not explain the whole process.

Taking a CPE approach explains how the value that the archbishop placed in his professional identity as a chem-

ist, combined with the independent economic power of the Church, enabled him to take a controversial political

position against mining. The archbishop's endorsement of the campaign gave it significant moral authority and

aligned it with the conservative religious identity of the ARENA politicians, increasing the political feasibility of the

ban. Although the anti-mining coalition lacked economic power and had no military force, it could draw on a strong

culture of anti-capitalist organising and left-wing ideas that resonated with the counter-hegemonic buen vivir move-

ment, bolstering its political salience and its relevance to the FMLN. The application of the CPE framework therefore

shows how conjunctural moments in the contestation of mining involved cultural forms of power which, as the bal-

ance of power tipped to the populist Left, shifted political and economic interests against metal mining.

1.5 | Negotiating rights and reservations in Nepal's 2015 Constitution

‘The important achievement of the Madhesi movement is federalism. It has given us recognition that

we are part of Nepal’.2

This second test case analyses the process through which a marginalised ethnic group, the Madhesi, achieved greater

devolution of power to regional identities through the inclusion of federalism and reservations for marginalised

groups in Nepal's 2015 Constitution. In contrast to the previous case, which concerned an institutional shift around

resource governance, this case presents an institutional change in how rights and status are protected. The case

demonstrates that while economic structures and interests were powerful in shaping the development of the

Madhesi movement, attention to the cultural power of identity and status is also necessary to understand why

the movement emerged and how it successfully mobilised a large population.

‘Madhesi’ is a term that describes an ethnic group of people who live in Nepal's southern plain region, the Tarai

and who constitute between one-quarter and one-third of Nepal's population (Thapa & Ramsbotham, 2017). The

Madhesi ethnicity exists in opposition to the Nepali Hill identity and generally refers to Nepalis who speak Tarai lan-

guages. Unlike the indigenous Tharu group, who also live in the Tarai, the Madhesi identity suggests familial and cul-

tural connections to India (Thapa & Ramsbotham, 2017). During the Maoist civil war (1996–2006), a popular

Madhesi movement arose and demanded an ethno-federal state structure and greater representation and rights for

the Madhesi people who, it argued, have always been marginalised by the Nepali state.

Applying Khan's PSA to the case would identify the economic and political interests that motivated the upper-

and middle-caste leaders of the Madhesi movement to politically mobilise Madhesi society. However, by taking a

CPE approach, it is also possible to explain why the lower caste and class Madhesis joined the Madhesi movement

despite the Maoist party promising them greater material gains through land redistribution and the abolishment of

the caste system. By examining how and why Madhesis of all castes mobilised to achieve non-material goals of cul-

tural recognition and political rights, a CPE approach can identify a wider range of the causal mechanisms which

resulted in the Madhesi movement achieving national institutional change.

The Madhesi people's resentment of the Nepali state has a long history. From the beginning of the Shah dynasty

in 1768, the Tarai was ‘treated […] like a colony’ from which the ruling Kathmandu elite extracted much of their rev-

enue (Jha, 2017b, p. 25). However, in 1816, the British East India Company, which was ruling India at the time,

fought the Shah for control of part of the Tarai (Whelpton, 2005). The Shah's defeat and subsequent splitting of the

Tarai, and its inhabitants, between India and Nepal created a problem of political identity for the Madhesi, which has

weakened their claim to Nepali citizenship ever since (Gaige, 1975).

CUMMINGS 9

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense



By the mid-1900s, the idea that Madhesis were Indian not Nepali had become institutionalised in the Nepali

state (Gaige, 1975). In 1956, King Mahendra embarked on a nation-state-building agenda, in which the cultural image

of the upper-caste Hill Nepalis was presented as the true Nepali identity, discriminating against all other ethnic and

caste groups. In doing so, the king sought to legitimise his rule and the centre's control of the valuable Tarai region

while marginalising the Madhesi and Tharu inhabitants (Gaige, 1975). To further ensure a politically compliant Tarai,

the King gave upper-caste and land-owning Madhesis status within the then Panchayat political system, coopting

them into the regime while institutionalising the dominance of upper-caste Hill Nepalis over all other Nepali groups

(Jha, 2017b; Sugden, 2013).

However, by 1990, widespread discontent with the king's authoritarian rule culminated in the Jan Andolan

(People's Movement), forcing the king to accept multi-party democracy and share power with parliament. Yet, eco-

nomic relations barely changed and semi-feudal patterns of patronage realigned to support the new political elite

(Sugden, 2013). Consequently, the more radical Maoist communist groups rejected the new government, and in

1996 began an armed rebellion.

The Maoists pursued a Marxist-Leninist-Maoist agenda of land redistribution, a new constitution, a ‘people's
democracy’ and the abolition of the caste system (Adhikari, 2014, p. 36). The Maoists also promoted the Leninist

idea of ethnic emancipation and promised an ethno-federal state. This soon gained salience in the Tarai where mid-

dle and upper-caste Madhesis, threatened by the Maoist agenda of land redistribution, began organising Madhesi

people around the idea of ethno-federalism and a Madhesi-controlled Tarai state (Paudel, 2016). The ‘strategic selec-
tivity’ of the Tarai's economic structure thus shaped how Madhesi politicians responded to the Maoist uprising, fur-

ther destabilising the power of the centre while attracting Maoist supporters to a Madhesi identity movement

instead. The Tharu also began calling for a Tharu province in the Tarai, but the Madhesi mobilisation was stronger

and largely ignored the Tharu.

The civil war ended in 2006, with a Comprehensive Peace Agreement that reinstated parliament and promised

an inclusive, democratic restructuring of the state. However, when a draft Interim Constitution was announced on

15 January 2007 and it did not include a transition to federalism, a wave of protests broke out in the Tarai

(Jha, 2014). A Madhesi writer explained how the Madhesi people had high expectations for the post-war restructur-

ing of the state, and they felt betrayed by Maoists (Interview, 21 June 2022). Despite promoting ethno-federalism

during the war, once the Maoists were in government, they were reluctant to accord the Madhesi a share of political

power (Jha, 2014).

Protests spread across the Tarai and slogans, such as ‘Madhes Government’ and ‘Say proudly, we are

Madhesis’ were painted on government buildings.3 A new political organisation, the Madhesi Janadhikar Forum -

Nepal (MJF-N) presented a list of demands focused on political power and cultural recognition. Their demands

included that Nepal become a federal, democratic republic with a single, autonomous Madhes province covering

the whole of the Tarai (ICG, 2007). In response to the protests, Prime Minister Koirala signed a 22-point

agreement that inserted federalism into the Interim Constitution (ICG, 2011). The movement's success continued

as new Madhesi political parties formed and won 81 seats in the 2008 elections to the first Constituent

Assembly (CA).

Khan's PSA, analysing power and motivation through the lens of interests and organisational capacity, would

conclude that the Madhesi movement was led by strategic rent-seeking upper- and middle-caste politicians, who

used the idea of ethno-federalism to mobilise supporters for their own political advantage. However, this underesti-

mates the counter-hegemonic vision that ethno-federalism represented to those who had long been oppressed on

the basis of their identity. Despite differing material interests, the idea of ethno-federalism enabled Madhesis to

organise around their shared experience of discrimination and their desire for status vis-à-vis the Hill identity. As a

young, lower caste Madhesi man explained,

‘[The Hill people] use bad words to describe the Madhesi. They do not think that we are Nepali. They think we

are from Bihar. They used tear gas on us and bullets in the chest. […] I will stay in the Madhesi movement until there

is a Madhesi prime minister’.4
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Thus, as the hegemony of the Hill elite was disrupted by the Maoist civil war, the idea of ethnic emancipation

gained salience, further challenging the dominance of the Hill elite and their discourse of the ‘true’ Nepali identity.

Following the 2008 elections, the Madhesi parties had become the political ‘kingmakers’ between the Maoists,

who had won the largest share of the seats in the CA (229 seats of 575), and the two centrist parties, Nepali Con-

gress (NC) and Unified Marxist–Leninist (UML) (Government of Nepal, 2008). However, the conflicting ideas and

interests of the CA members resulted in seven years of political wrangling over the new federal structure for Nepal.

The devastating April 2015 Nepal earthquake brought urgency to the debate and the leaders of the UML, NC and

Maoists used a discourse of national urgency to fast-track a new constitution, which omitted a federal structure

(Hutt, 2020).

Protests by Madhesi groups began again and a small group of Madhesi civil society activists successfully chal-

lenged the government in the Supreme Court, forcing party leaders to return to the negotiating table. A seven-

province federal structure was finally agreed upon, with one province wholly within the Tarai. This was a success for

the Madhesi movement but there was deep disappointment that 14 districts of the Tarai would be incorporated into

other provinces (Khanal, 2017). The Madhesi parties again organised protests and blocked a border bridge to India

for 6 months (The Kathmandu Post, 2015). To end the blockade, proportional representation in parliament was

improved but the federal structure remained the same (Thapa & Ramsbotham, 2017). In 2017, the first federal, prov-

ince and local elections took place and the province located in the eastern Tarai was won by Madhesi parties and

was subsequently named ‘Madhes Province’.
The Madhesi movement had achieved several institutional changes formalised in the promulgation of the 2015

Constitution. First, the movement achieved its aim of a federal system of governance, which included a regional

Madhes province with new legislative and spending powers. The movement also contributed to the introduction of

reservations in all public sector bodies and in the House of Representatives (lower house of the Nepali parliament)

for the Madhesi and other marginalised groups (Jha, 2017a). These formal changes have not dismantled the hege-

mony of the Hill elite or transformed patron–client relations through which Nepali political parties continue to secure

their power (Roy & Khan, 2017), but they have created new points of leverage that Madhesis can use to access the

state.

Social norms have also shifted since the movement began. A Madhesi scholar described how, ‘After 15 years of

Madhesi movement, there are some big cultural changes—a change in the psyche of the Nepali population—that

Madhesi are our citizens.’5 Other upper-caste Madhesis also noted how, in Kathmandu, derogatory words and

actions towards the Madhesi were less common, although less privileged Madhesis still face offensive behaviour.6 A

panel survey echoed this finding, reporting that the proportion of people who felt disadvantaged due to their caste

or ethnicity had decreased slightly from 7.4% in 2017 to 4.9% in 2020 (Giri et al., 2020).

To understand this case, Khan's PSA, analysing economic and political interests, would argue that Madhesi politi-

cians focused on an agenda of rights and representation that, unlike the Maoist insurgency, could appeal to all Mad-

hesis without threatening the politicians' own interests. However, applying a CPE approach examines the symbolic

meaning that identity holds and how a shared desire for status and justice, represented by the idea of ethno-

federalism led to a counter-hegemonic movement. The renowned Madhesi writer CK Lal described how ‘the griev-

ances of the Tarai activists aren't just political rhetoric […] in a democracy, everyone desires a place of honour at the

central table. Anything less merely whets the appetite’ (Lal, 2003, p. 2). Lal reflected the sentiment of many inter-

viewees for whom the Madhesi uprising was a chance to finally be treated as equals to other Nepalis and have equal

opportunities to participate in the state.7 Therefore, by recognising the power of cultural hierarchy, the ‘agential
selectivity’ of Madhesi leaders and their discursive tactics, a CPE approach can understand why and how the

Madhesi movement was able to discursively destabilise the political control of the Hill elite.

A CPE approach to PSA does not reject the relevance of economic relations and clientelist ties within Madhesi

society that shaped how the movement emerged and why it has not achieved more transformative changes. Rather,

a CPE approach identifies how ideas of justice, a desire for status and the strategic actions of Madhesi politicians

enabled collective action around an emancipatory vision. A CPE approach to this case thus concludes that despite
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political and economic power being concentrated in the Hill elite, political organising around a shared perception of

cultural identity and a collective experience of injustice enabled a historically marginalised group to shift core state

institutions in their favour.

2 | CONCLUSION

Khan's (2010) PSA has been highly influential in development studies, bringing critical political economy back into

the study of institutions and so challenging mainstream economic analyses of how institutions function and change.

However, this paper argues that, while insightful, Khan's structural materialist approach offers a narrow

conceptualisation of power relations and political motivation. By repositioning PSA ontologically using Sum and

Jessop's (2013) cultural political economy theory, this paper presents an alternative approach to understanding

power in PSA.

Scholars using PSA have applied the framework to a range of sectors moving beyond Khan's initial focus on

industrial policy. However, PSA has been accused of focusing heavily on the elite (O'Rourke, 2017) and few scholars

have used PSA to examine how sub-altern actors have influenced institutional change. Applying a CPE approach to

two cases of institutional change involving social movements demonstrated the explanatory power of a cultural polit-

ical economy framing. The two test cases showed how a CPE approach to PSA can identify processes of coalition-

building around narratives that resonated with sub-altern cultural identities and shared historical experiences thus

empowering economically weak social movements. Identifying the cultural as well as material basis of claim-making

allows a CPE approach to PSA to explain a wider range of struggles than Khan's PSA can and enables a deeper expla-

nation of ‘typical’ PSA cases concerning competition over resources or rents. By recognising the power of moral

beliefs, social status and identity, a CPE approach to PSA can capture how actors are motivated and mobilised by

normative ideas that are not reducible to material self-interest.

A CPE approach to PSA therefore allows a broader understanding of the social world in which political

mobilisation is not solely a question of political control for material advantage. As such, a CPE approach enables

activists and policymakers to consider a wider range of interventions that may contribute to progressive institutional

change. Both cases showed how discursive framing, especially in movement building, can enable a policy idea to fit

with the identity and ideas of others whose support for institutional change is needed. For example, the El Salvador

case shows how transnational coalitions can support domestic actors to develop strategies and communicate effec-

tively to mobilise supporters and so increase their power. A CPE approach to PSA also points to the power of iden-

tity to enable collective action despite differing interests. For example, in the case of Nepal, Madhesi activists and

politicians built a powerful movement around the idea of collective justice and a narrative of shared humiliation,

grounded in common experiences. Development actors may therefore be able to emphasise similarities in experience

or cultural identity to encourage people with differing interests to coalesce around a progressive policy goal.

Finally, a CPE approach to PSA calls on policy actors and researchers to take seriously the desire for recognition

and rights as well as material benefits. Khan's PSA insightfully identifies the need for shifts in economic relations of

power to transform political relations. However, a CPE approach calls for balance and warns against a heavily materi-

alist analysis. Acknowledging the power of cultural identity, moral beliefs and a desire for status and respect is impor-

tant for a fuller understanding of how and why people mobilise politically to challenge the rules structuring a society.

As Fraser (2008) argues, to ‘decouple’ the politics of distribution from the politics of recognition is to understand

only half of the story.

ACKNOWLEDGEMENTS

This paper is part of research that was undertaken during the author's PhD at the Global Development Institute, Uni-

versity of Manchester. The author would like to thank Prof. Sam Hickey, Dr Tom Lavers, Dr Pritish Behuria, Prof.

Paul Jackson and Dr Tim Kelsall for their guidance and insightful comments during the development of this work.

12 CUMMINGS

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense



This research could not have happened without the generous support of the many Nepalis who gave up their time

to talk to me, sharing their frustrations and hopes, and treating me with great hospitality. I am especially grateful to

Nirajan Jha and Satila Yadav for their patience, hard work and kindness. Early versions of this paper were also pres-

ented at the Politics of Development Policy Conference (Manchester, 2023) and the Development Studies Associa-

tion Annual Conference (2023). This paper was also improved through comments received in a State and Society

Relations seminar at the University of Manchester in 2023. All responsibility for any errors in this article lies with the

author.

CONFLICT OF INTEREST STATEMENT

There are no competing interests to declare.

DATA AVAILABILITY STATEMENT

The data that support the findings of this study are available on request from the corresponding author, Clare Cum-

mings. The data are not publicly available due to their containing information that could compromise the privacy of

research participants.

ORCID

Clare Cummings https://orcid.org/0000-0001-9110-4590

ENDNOTES
1 Slogan frequently used by anti-mining campaigners.
2 Interview with Madhesi scholar, 30 May 2022.
3 Interview with Madhesi journalist, 21 June 2022.
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7 Interviews 31 May to 5 July 2022.

REFERENCES

Acemoglu, D., & Robinson, J. A. (2012). Why nations fail: The origins of power prosperity and poverty. Profile Books.

Acosta, A., & Martinez Abarca, M. (2018). Buen vivir: An alternative perspective from the people of the Global South to the

crisis of capitalist modernity. In V. Satgar (Ed.), The crisis: South African and global democratic eco-socialist alternatives.

Wits University Press. https://doi.org/10.18772/22018020541.11

Adhikari, A. (2014). The bullet and the ballot box. Verso.

Almeida, P. D. (2005). Waves of protest: Popular struggle in El Salvador, 1925–2005. University of Minnesota Press.

Almeida, P. D. (2009). Social movements, political parties, and electoral triumph in El Salvador. NACLA Report on the Ame-

ricas, 42(6), 16–21. Available at:. https://doi.org/10.1080/10714839.2009.11722215

Artiga-Purcell, J. A. (2022). Variegated extractivism: Rescaling El Salvador's anti-metal mining and pro-extractive politics.

Extractive Industries and Society, Available at:, 9, 101035. https://doi.org/10.1016/j.exis.2021.101035

Bebbington, A. (2015). Governing natural resources for inclusive development. In S. Hickey, K. Sen, & B. Bukenya (Eds.), The

politics of inclusive development: Interrogating the evidence. Oxford University Press.

Bebbington, A., Abdulai, A.-G., Humpreys Bebbington, D., Hinfelaar, M., & Sanborn, C. A. (2018). Governing extractive indus-

tries. Open University Press. https://doi.org/10.1093/oso/9780198820932.001.0001

Bebbington, A., Bury, J., Cuba, N., & Rogan, J. (2015). Mining, risk and climate resilience in the “other” Pacific: Latin Ameri-

can lessons for the South Pacific. Asia Pacific Viewpoint, 56(2) Available at: 189–207. https://doi.org/10.1111/apv.
12098

Bebbington, A., Fash, B., & Rogan, J. (2019). Socio-environmental conflict, political settlements, and mining governance. A

Cross-Border Comparison, El Salvador and Honduras. Latin American Perspectives, 46(2), 84–106.

CUMMINGS 13

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense

https://orcid.org/0000-0001-9110-4590
https://orcid.org/0000-0001-9110-4590
https://doi.org/10.18772/22018020541.11
https://doi.org/10.1080/10714839.2009.11722215
https://doi.org/10.1016/j.exis.2021.101035
https://doi.org/10.1093/oso/9780198820932.001.0001
https://doi.org/10.1111/apv.12098
https://doi.org/10.1111/apv.12098


Behuria, P. (2020). The domestic political economy of upgrading in global value chains: How politics shapes pathways for

upgrading in Rwanda's coffee sector. Review of International Political Economy, 27(2) Available at: 348–376. https://doi.
org/10.1080/09692290.2019.1625803

Bennett, A., & Checkel, J. T. (2015). Process tracing: From philosophical roots to best practices. In A. Bennett & J. T. Checkel

(Eds.), Process tracing: From metaphor to analytic tool. Cambridge University Press.

Best, J., & Paterson, M. (2009). Introduction: Understanding cultural political economy. In J. Best & M. Paterson (Eds.), Cul-

tural political economy (pp. 1–26). Routledge.
Binford, L. (2004). Peasants, catechists, revolutionaries: Organic intellectuals in the Salvadoran Revolution, 1980–1992. In

A. Lauria-Santiago & L. Binford (Eds.), Landscapes of struggle: Politics society and community in El Salvador. University of

Pittsburg Press.

Blyth, M. (2002). Great transformations: Economic ideas and institutional change in the twentieth century. Cambridge University

Press. https://doi.org/10.1017/CBO9781139087230

Boone, C. (2003). Political topographies of the African State. Cambridge University Press. https://doi.org/10.1017/

CBO9780511615597

Chang, H. J. (2011). Institutions and economic development: Theory, policy and history. Journal of Institutional Economics,

7(4), 473–498. Available at: https://doi.org/10.1017/S1744137410000378

Cummings, C. (forthcoming). Understanding power, culture and institutional change: a revised approach to political

settlements analysis. New Political Economy.

Dougherty, M. L. (2017). El Salvador makes history. The North American Congress on Latin America. Available at:. https://

nacla.org/news/2017/04/19/el-salvador-makes-history

Eckstein, H. (1975). Case study and theory in political science. In F. Greenstein & N. Polsby (Eds.), Handbook of political sci-

ence. Addison-Wesley. Available at: https://doi.org/10.4135/9780857024367.d11

Fraser, N. (2003). Social justice in the age of identity politics: Redistribution, recognition, and participation. In N. Fraser & A.

Honneth (Eds.), Redistribution or recognition? A political–philosophical exchange (pp. 7–109). Verso.
Fraser, N. (2008). From redistribution to recognition? Dilemmas of justice in a “Postsocialist” Age. In S. Seidman & J. C. Alex-

ander (Eds.), The New Social Theory Reader (pp. 188–196). Routledge. Available at. https://doi.org/10.1002/

9780470756119.ch54

Gaige, F. (1975). Regionalism and national unity in Nepal. University of California Press.

Giri, D., Pyakurel, U., & Pandey, C. L. (2020). A survey of the Nepali people in 2020. The Asia Foundation. Available at:

https://asiafoundation.org/wp-content/uploads/2021/05/Nepal_A-Survey-of-the-Nepali-People-in-2020.pdf

Goodfellow, T. (2018). Seeing political settlements through the city: A framework for comparative analysis of urban transfor-

mation. Development and Change, 49(1) Available at: 199–222. https://doi.org/10.1111/dech.12361
Government of Nepal. (2008). Constituent Assembly Election 2064. List of Winning Candidates, Election Commission. Avail-

able at: https://web.archive.org/web/20091003184536/http://www.election.gov.np/reports/CAResults/

reportBody.php

Gramsci, A. (1971). Selections from the prison notebooks of Antonio Gramsci. International Publishers.

Gray, H. (2018). Turbulence and order in economic development: Institutions and economic transformation in Tanzania and

Vietnam. Oxford University Press. Available at: https://doi.org/10.1093/oso/9780198714644.001.0001

Gray, H. (2019). Understanding and deploying the political settlement framework in Africa. Oxford Research Encyclopedia of

Politics [Preprint]. Available at: https://doi.org/10.1093/acrefore/9780190228637.013.888

Greif, A., & Laitin, D. D. (2004). A theory of endogenous institutional change. American Political Science Review, 98(4) Avail-

able at: 633–652. https://doi.org/10.1017/S0003055404041395
Hall, P. A., & Taylor, R. C. R. (1996). Political science and the three new institutionalisms. Political Studies, 44(5) Available at:

936–957. https://doi.org/10.1111/j.1467-9248.1996.tb00343.x
Hay, C. (2002). Political analysis: A critical introduction. Palgrave Macmillan. https://doi.org/10.1007/978-0-230-62911-0

Hickey, S., & Hossain, N. (Eds.). (2019). The politics of education in developing countries from schooling to learning. Oxford Uni-

versity Press. https://doi.org/10.1093/oso/9780198835684.001.0001

Hickey, S., Lavers, T., Niño-Zarazúa, M., & Seekings, J. (2019). The negotiated politics of social protection in East and South-

ern Africa. In S. Hickey, T. Lavers, M. Niño-Zarazúa, & J. Seekings (Eds.), The politics of social protection in Eastern and

Southern Africa. UNU-WIDER. Oxford University Press. https://doi.org/10.1093/oso/9780198850342.003.0001

Hickey, S., Sen, K., & Bukenya, B. (2015). Exploring the politics of inclusive development: Towards a new conceptual

approach. In S. Hickey, K. Sen, & B. Bukenya (Eds.), The politics of inclusive development: Interrogating the evidence.

Oxford University Press.

Hutt, M. (2020). Before the dust settled: Is Nepal's 2015 settlement a seismic constitution? Conflict, Security and Develop-

ment, 20(3) Available at: 379–400. https://doi.org/10.1080/14678802.2020.1771848
ICG. (2007). Nepal's Troubled Tarai Region. Kathmandu; Brussels. Available at: https://www.crisisgroup.org/asia/south-asia/

nepal/nepal-s-troubled-tarai-region

14 CUMMINGS

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense

https://doi.org/10.1080/09692290.2019.1625803
https://doi.org/10.1080/09692290.2019.1625803
https://doi.org/10.1017/CBO9781139087230
https://doi.org/10.1017/CBO9780511615597
https://doi.org/10.1017/CBO9780511615597
https://doi.org/10.1017/S1744137410000378
https://nacla.org/news/2017/04/19/el-salvador-makes-history
https://nacla.org/news/2017/04/19/el-salvador-makes-history
https://doi.org/10.4135/9780857024367.d11
https://doi.org/10.1002/9780470756119.ch54
https://doi.org/10.1002/9780470756119.ch54
https://asiafoundation.org/wp-content/uploads/2021/05/Nepal_A-Survey-of-the-Nepali-People-in-2020.pdf
https://doi.org/10.1111/dech.12361
https://web.archive.org/web/20091003184536/http://www.election.gov.np/reports/CAResults/reportBody.php
https://web.archive.org/web/20091003184536/http://www.election.gov.np/reports/CAResults/reportBody.php
https://doi.org/10.1093/oso/9780198714644.001.0001
https://doi.org/10.1093/acrefore/9780190228637.013.888
https://doi.org/10.1017/S0003055404041395
https://doi.org/10.1111/j.1467-9248.1996.tb00343.x
https://doi.org/10.1007/978-0-230-62911-0
https://doi.org/10.1093/oso/9780198835684.001.0001
https://doi.org/10.1093/oso/9780198850342.003.0001
https://doi.org/10.1080/14678802.2020.1771848
https://www.crisisgroup.org/asia/south-asia/nepal/nepal-s-troubled-tarai-region
https://www.crisisgroup.org/asia/south-asia/nepal/nepal-s-troubled-tarai-region


ICG. (2011). Nepal: Identity politics and federalism. International Crisis Group (ICG). Available at: https://www.crisisgroup.

org/asia/south-asia/nepal/nepal-identity-politics-and-federalism

Jessop, B. (2005). Critical realism and the strategic–relational approach. New Formations, (56) 40–53.
Jessop, B. (2010). Cultural political economy and critical policy studies. Critical Policy Studies, 3(3–4), 336–356. Available at:

https://doi.org/10.1080/19460171003619741

Jha, D. (2017a). Comparing the 2007 and 2015 Constitutions. Accord [Preprint], 26, 64–47.
Jha, K. (2017b). The Madhesi upsurge and the contested idea of Nepal. Springer. https://doi.org/10.1007/978-981-10-2926-4

Jha, P. (2014). Battles of a new republic: A contemporary history of Nepal. C Hurst & Co.

Kelsall, T., Schulz, N., Ferguson, W. D., Vom Hau, M., Hickey, S., & Levy, B. (2022). Political settlements and development:

Theory, evidence, and implications. Oxford University Press. https://doi.org/10.1093/oso/9780192848932.001.0001

Khan, M. H. (1995). State failure in weak states: A critique of new institutionalist explanations. In J. Harriss, J. Hunter, &

C. M. Lewis (Eds.), The new institutional economics and third world development (pp. 71–86). Routledge. https://doi.org/
10.4324/9780203444290.pt2

Khan, M.H. (2010). Political settlements and the governance of growth-enhancing institutions. Available at: http://mercury.

soas.ac.uk/users/mk17/Docs/Political Settlements internet.pd.

Khan, M. H. (2018). Political settlements and the analysis of institutions. African Affairs,117(469), 636–655. Available at:

https://doi.org/10.1093/afraf/ady055

Khanal, K. (2017). Federal discourse. Accord [Preprint], 26, 75–59.
Lal, C. (2003, February 28–March 6). The Tarai Cauldron, Nepali Times. Kathmandu. Available at: http://archive.nepalitimes.

com/news.php?id=4189

Lander, J., Hatcher, P., Humphreys Bebbington, D., Bebbington, A., & Banks, G. (2021). Troubling the idealised pageantry of

extractive conflicts: Comparative insights on authority and claim-making from Papua New Guinea, Mongolia and

El Salvador. World Development, 140, 105372. https://doi.org/10.1016/j.worlddev.2020.105372

Lavers, T. (2022). Elites, ideas and the politics of inclusive development. In K. Hujo & M. Carter (Eds.), Between fault lines and

front lines: Shifting power in an unequal world (pp. 135–150). Bloomsbury. https://doi.org/10.5040/9781350229068.

0018

Lavers, T., & Hickey, S. (2016). Conceptualising the politics of social protection expansion in low income countries: The

intersection of transnational ideas and domestic politics. International Journal of Social Welfare, 25(4), 388–398. https://
doi.org/10.1111/ijsw.12210

Lowndes, V. (2010). The institutional approach. In D. Marsh & G. Stoker (Eds.), Theory and methods in political science (3rd

ed.). Palgrave Macmillan. https://doi.org/10.1007/978-0-230-36664-0_4

Nadelman, R. (2015). Let us care for everyone's home’: The Catholic Church's Role in Keeping Gold Mining Out of

El Salvador, CLALS Working Paper Series. 9. Washington, D.C. Available at: https://doi.org/10.2139/ssrn.2706819

Nazneen, S., Hickey, S., & Sifaki, E. (2019). Negotiating gender equity in the Global South: The politics of domestic violence pol-

icy. Routledge. https://doi.org/10.4324/9781351245623

North, D. C. (1990). Institutions, institutional change and economic performance. Cambridge University Press. Available at:

https://doi.org/10.1017/cbo9780511808678.007

North, D. C., Wallis, J. J., & Weingast, B. R. (2009). Violence and social orders: A conceptual framework for interpreting recorded

human history. Cambridge University Press. https://doi.org/10.1017/CBO9780511575839

O'Rourke, C. (2017). Gendering political settlements: Challenges and opportunities. Journal of International Development,

29(5), 594–612. https://doi.org/10.1002/jid.3285
Ostrom, E. (1990). Governing the commons: The evolution of institutions for collective action. Cambridge University Press.

https://doi.org/10.1017/CBO9780511807763

Paige, J. M. (1997). Coffee and power: Revolution and the rise of democracy in Central America. Harvard University Press.

Paudel, D. (2016). Ethnic identity politics in Nepal: liberation from, or restoration of, elite interest? Asian Ethnicity, 17(4),

548–565. https://doi.org/10.1080/14631369.2016.1179567
Roy, P., & Khan, M. H. (2017). Nepal's political settlement and inclusive growth: Not quite business as usual. SOAS, University

of London and Anti-Corruption Evidence research consortium.

Schmidt, V. A. (2008). Discursive institutionalism: The explanatory power of ideas and discourse. Annual Review of Political

Science, 11(1), 303–326. https://doi.org/10.1146/annurev.polisci.11.060606.135342
Spalding, R. (2014). El Salvador: Horizontalism and the anti-mining movement. Rethinking Latin American Social Movements:

Radical Action from Below (Latin American Perspectives in the Classroom Series), 311–330. Available at: https://via.library.

depaul.edu/lasfacpubs

Spalding, R. J. (2018). From the streets to the chamber: Social movements and the mining ban in El Salvador. European

Review of Latin American and Caribbean Studies,106, 47–74. Available at: https://doi.org/10.32992/erlacs.10377

Sugden, F. (2013). Pre-capitalist reproduction on the Nepal Tarai: Semi-feudal agriculture in an era of globalisation. Journal

of Contemporary Asia, 43(3), 519–545. https://doi.org/10.1080/00472336.2013.763494

CUMMINGS 15

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense

https://www.crisisgroup.org/asia/south-asia/nepal/nepal-identity-politics-and-federalism
https://www.crisisgroup.org/asia/south-asia/nepal/nepal-identity-politics-and-federalism
https://doi.org/10.1080/19460171003619741
https://doi.org/10.1007/978-981-10-2926-4
https://doi.org/10.1093/oso/9780192848932.001.0001
https://doi.org/10.4324/9780203444290.pt2
https://doi.org/10.4324/9780203444290.pt2
http://mercury.soas.ac.uk/users/mk17/Docs/Political
http://mercury.soas.ac.uk/users/mk17/Docs/Political
https://doi.org/10.1093/afraf/ady055
http://archive.nepalitimes.com/news.php?id=4189
http://archive.nepalitimes.com/news.php?id=4189
https://doi.org/10.1016/j.worlddev.2020.105372
https://doi.org/10.5040/9781350229068.0018
https://doi.org/10.5040/9781350229068.0018
https://doi.org/10.1111/ijsw.12210
https://doi.org/10.1111/ijsw.12210
https://doi.org/10.1007/978-0-230-36664-0_4
https://doi.org/10.2139/ssrn.2706819
https://doi.org/10.4324/9781351245623
https://doi.org/10.1017/cbo9780511808678.007
https://doi.org/10.1017/CBO9780511575839
https://doi.org/10.1002/jid.3285
https://doi.org/10.1017/CBO9780511807763
https://doi.org/10.1080/14631369.2016.1179567
https://doi.org/10.1146/annurev.polisci.11.060606.135342
https://via.library.depaul.edu/lasfacpubs
https://via.library.depaul.edu/lasfacpubs
https://doi.org/10.32992/erlacs.10377
https://doi.org/10.1080/00472336.2013.763494


Sum, N.-L., & Jessop, B. (2013). Towards a cultural political economy: Putting culture in its place in political economy. Edward

Elgar Publishing. https://doi.org/10.4337/9780857930712

Thapa, D., & Ramsbotham, A. (2017). Introduction: Two steps forward, one step back. Accord [Preprint], 26, 5–10.
The Kathmandu Post. (2015, October 2). Thousands form human chain on Hulaki Road. Available at: https://

kathmandupost.com/national/2015/10/02/thousands-form-human-chain-on-hulaki-road

Waylen, G. (2014). Informal institutions, institutional change, and gender equality. Political Research Quarterly, 67(1), 212–
223. https://doi.org/10.1177/1065912913510360

Whelpton, J. (2005). A History of Nepal. Cambridge University Press.

Wimmer, A. (2013). Ethnic boundary making: Institutions, power, networks. Oxford University Press. https://doi.org/10.1093/

acprof:oso/9780199927371.001.0001

Woolcock, M. (2015). Culture, politics, and development. In C. Lancaster & N. Van De Walle (Eds.), The Oxford handbook of

the politics of development (pp. 107–122). Oxford University Press. https://doi.org/10.1093/oxfordhb/9780199845156.

013.11

How to cite this article: Cummings, C. (2024). Explaining institutional change in Nepal and El Salvador: A

cultural political economy approach to political settlements analysis. Journal of International Development,

1–16. https://doi.org/10.1002/jid.3939

16 CUMMINGS

 10991328, 0, D
ow

nloaded from
 https://onlinelibrary.w

iley.com
/doi/10.1002/jid.3939 by U

niversitaet D
e M

ontreal, W
iley O

nline L
ibrary on [12/09/2024]. See the T

erm
s and C

onditions (https://onlinelibrary.w
iley.com

/term
s-and-conditions) on W

iley O
nline L

ibrary for rules of use; O
A

 articles are governed by the applicable C
reative C

om
m

ons L
icense

https://doi.org/10.4337/9780857930712
https://kathmandupost.com/national/2015/10/02/thousands-form-human-chain-on-hulaki-road
https://kathmandupost.com/national/2015/10/02/thousands-form-human-chain-on-hulaki-road
https://doi.org/10.1177/1065912913510360
https://doi.org/10.1093/acprof:oso/9780199927371.001.0001
https://doi.org/10.1093/acprof:oso/9780199927371.001.0001
https://doi.org/10.1093/oxfordhb/9780199845156.013.11
https://doi.org/10.1093/oxfordhb/9780199845156.013.11
https://doi.org/10.1002/jid.3939

	Explaining institutional change in Nepal and El Salvador: A cultural political economy approach to political settlements an...
	1  INTRODUCTION
	1.1  Political settlements analysis and institutional theory
	1.2  A cultural political economy approach
	1.3  Methodology
	1.4  Outlawing gold mining in El Salvador
	1.5  Negotiating rights and reservations in Nepal's 2015 Constitution

	2  CONCLUSION
	ACKNOWLEDGEMENTS
	CONFLICT OF INTEREST STATEMENT
	DATA AVAILABILITY STATEMENT

	ENDNOTES
	REFERENCES


