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FOREIWORD 

This monograph was wiitten as part of a comparative study of Rural 
Local Government organized by the Rural Development Committee of Cornell 
University. The study aimed at clarifying the role of rural local institu
tions in the rural development process, with special reference to agricul
tural productivity, income, local participation and rural welfare. An 
interdisciplinary',iorking group set up under the Rural Development Committee 
established a comparative framework for research and analysis of these 
relationships. 1 A series of monographs, based in most cases on original 
field research, has been written by members of the working group and by 
scholars at other insLitutions and has been published by the Rural Develop
ment 	 Com.mittee. An analysis and summary of the study's findings has been 
written for the working group by Norman Uphoff and Milton Esman and has 
been 	published separately. 

This study of Rural Local Government is part of the overall program

of teaching and research by members of the Rural Development Committee,
 
which functions under the auspices of the Center for International Studies 
at Conell and is chaired by Norman Uphoff. The main focuses of Committee
 
concern are alternative strategies and institutions for promoting rural
 
development, especially with respect to the situation of small farmers,
 
rural laborers and their families. This particular study was financed in
 
large part by a grant from the Asia Bureau of the U.S. Agency for Interna
tional Development. The views expressed by participating scholars in this
 
study are their own and do not necessarily reflect the views or policies 
of USAID or Cornell Un.iversity.
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CONVERSION FACTORS
 

During 1973, when field work for this paper was
 
undertaken, the official value of the New Taiwan
 
dollar was NT 38 =.US$ 1.00.
 

Ping, a measure of area (frequently used for mushroom
 
cultivation), is 3.3 square meters.
 



INTRODUCTION AND ACKNOWLEDGEMENTS
 

This description and analysis of rural local gover
nance and agricultural development in Taiwan is part of a

broader project undertaken by the Rural Development Committee,

Cornell University, under the chairmanship of Professor Norman

Uphoff. The study seeks to understand how and under what cir
cumstances rural political and administrative institutions

influence the patterns of agricultural and rural development.

The project will seek conclusions based on detailed, empiri
cal, descriptive reports of fifteen regions, mostly in Asia.
This paper is one of these case studies. The project is sup
ported fihancially by the United States Agency for Interna
tional Development (U.S.A.I.D.).
 

Taiwan has been frequently cited as a model of suc
cessful development because of sustained growth in agricultural productivity, industrial development, and widespread

participation in economic growth.1 
 Many observers focus on

Taiwan's institutional patterns as 
the most important reason

for success. 
For example, a study of Taiwan's agricultural

development by the U.S. Department of Agriculture puts great
 
stress on institutions:
 

Taiwan owes much bf its present economic health to three
 
major developments. The first was 
land reform. This in
cluded reduction of land rentals and in 1949, 
sales of

Government-owred land to 
farmers, and the land-to-the
tiller program beginning in 1953, under which tenant
 
farmers were helped to become landowners. The second was

reorganization in 1953 of farmers' associations and coop
eratives to put them under more direct control of farmers.

The third was agricultural development planning, launched
 
in 1953 with the first of successive 4-year plans, which
 
helped achieve effective use of scarce 
land, water, fer
tilizer, and other inputs. 2
 

Of special interest have been the farmers' associations in
 

iBy referring to "Taiwan" I do not mean to imply that

Taiwan is a separate country. 
Taiwan's leaders consider that
Taiwan is a province of China, and mainland China's leaders

share this position. In reality, of course, Taiwan has func
tioned independently of the mainland since 1949, and some
 
native Taiwanese think it should in the future.
 

U.S. Department of Agriculture, Economic Research
 
Service, Foreign Development and Trade Division, Taiwan's

Agricultural Development, Its Relevance for Developing Coun
tries Toda (Washington: GPO, 1968), p. viii.
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Taiwan. They have been studied by leaders -frommany Asian
 
countries, and have provided a model for institutional change
 
in many countries, including South Vietnam, Malaysia, the
 
Philippines and others. In introducing a study of Taiwan's
 
farmers' associations, a United Nations staff member noted:
 

It is not widely recognized in Asia that well organized
 
farmers' groups and other voluntary associations are in
dispensable in any agricultural and rural development
 
programs; and that they should be used to the fullest
 
extent possible. 1
 

I hope this study will help people in developing
 
countries evaluate the Taiwan model, as they ponder economic
 
and institutional policies for development. I hope the study
 
will also be useful to Americans trying to understand the
 
problems of poor, Asian farmers. The conclusions are sum
marized here:
 

1. Over the past decades, there has been an impres
sive growth in agricultural production.
 

2. There has been an overall improvement in the
 
btandard of living for most rural people. A rather small
 
segment of the rural population has experienced a large in
crease in wealth or power. Despite growth in agr~cultral_.
 
production, farm expenses have gone up too, so that farm
 
profits have been close to constant. The major source of
 
growth in rural income has been non-farm income.
 

3. Suczess in agricultural development has many
 
causes; favorable geographic conditions have been important.
 
Also important is the lengthy period of development when Tai
wan was a Japanese Colony, especially in the period after
 
1920..
 

4. Local institutions have been very important in
 
generating agricultural change, and assuring that most :-ural
 
people get some benefits from change.
 

5. The strength of local institutions seems to stem
 
from the central political system in Taiwan, not from mass
 
participation.
 

The impatient reader wanting a fuller summary of the conclu
sions is encouraged to skip to the concluding sections of
 
Chapter 3 (local government) and Chapter 4 (farmers' associa
tions), and Chapter 7 where general observations and conclu
sions on local governance and agricultural development are
 
spelled out more fully.
 

1Ahsan-ud-Din, Regional Representative of the Director-

General oc FAO'for Asia and the Far East, in foreward to Min-hioh
 
Kwoh, Farmers' Associations and Their Contributions toward
 
Agricultural and Rural Development in Taiwan (Bangkok: FAO, 1964)
 

p, iv.
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It is P gr.-at pleasure for me to give public thanks
 
to so many peol ' "-ho helped me on this research. Professors
 
Norman Uphoff ; Iton Esman at Cornell have been extremely
 
helpful in sha, the entire perspective of this research,
 
and have helper ensitize me to the significance of many

questions. Mo-u n Fried and Bruce Jacobs gave important sug
gestions for fie d research. Field research was conducted in
 
Taiwan during two months from mid July to mid September, 1973.
 
Staff members of the Joint Commission on Rural Reconstruction
 
were extremely helpful in discussing various research prob
lems, and arranging introductions to local officials. Spe
cial thanks go to Robert Li, Spencer Shih, Richard Wee, Y. K.
 
Yang, and James Chang. Dr. Wang Sung-hsing, of the Institute
 
of Ethnology, Academica Sinica, gave important advice for
 
field research and kindly shared notes from his forthcoming

study, Rice Farming in Taiwan. Dr. Lee Teng-hui helped me
 
enromously in understanding local events and how they fit
 
into a broader political perspective. Mrs. Chu Ming of the
 
Provincial Farmers' Association helped arrange part of my

field research and gave me many important insights into the
 
social changes occurring in TAiwan. Professor Huang Ta-chou,
 
Department of Agricultural Extension, National Taiwan Univer
sity, gave me many insights into the activities of the farmers'
 
associations and shared perceptive published and unpublished
 
views and data.
 

In the field, my research was facilitated enormously
 
by enthusiastic cooperation and friendship from everyone, but
 
to a few I am especially thankful. In Pu Yen, Lin Chung-yi,

the township executive, his wife and family gave me extraor
dinary hospitality, including comfortable lodging, excellent
 
home cooking, use of bicycles, and friendship. Mrs. Shih Lin
 
Jui-ch'ing, the general manager of the Pu Yen Farmers' Asso
ciation and members of the staff (especially Mr. Shih Tsai
ching, head of the Extension Department) were except-ionally
 
willing to help me understand their work and their community.

I should mention that I chose Pu Yen because it includes the
 
village of Hsin Hsing, brilliantly described by Bernard
 
Gallin (Hsin Hsin . Berkeley: University of California,
 
1966). Dr. Gallin was, unknowingly, my guide to the region.

Since my field research was for a short duration, I thought

it would be helpful to work in an area about which I ilready

had data; noreover, as Dr. Gallin's original field research
 
was done in 1957-58, a certain longitudinal perspective can
 
be gained by studying the same region now, fifteen years
 
later. In Erh Lin and many other places, local people were
 
warm and helpful. This was especially true in Feng Shan City,

where Mr. Fan Chiang Sin-wen, general manager of the Feng

Shan City Farmers' Association, gave me great assistance and
 
hospitality.
 

My most profound thanks go to Andy Jui-p'eng Tang, my

research assistant in Taiwan. The JCRR introduced him to me,

and he was an ideal assistant. Ha served as my interpreter
 
when my Mandarin language would not suffice (and this was
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quite often, as many older officials in ruial Taiwan use
 
their native Taiwanese dialect). Andy was very perceptive,

quickly understanding my research goals and helping me at
 
every stage to get suitable data. Most important, he was a
 
wonderful travelling companion and warm, trusted friend.
 

This paper has benefited a great deal from comments
 
of Bruce Jacobs, John Montgomery, Ted Owens, Aksel de Lasson
 
and Dale Adams. I have synthesized and analyzed the data as
 
! saw appropriate, and many of my conclusions differ consid
erably from the stated views of many of the people I inter
viewed. The views and conclusions I reach are my own, and
 
none of the individuals mentioned or unmentioned above or
 
organizations (including Cornell University, JCRR, or
 
U.S.A.I.D.) are in any way responsible for my interpretations
 
or errors. Undoubtedly, some of the individuals and organizations
 
who assisted me will disagree with some of my conclusions.
 
Hopefully, disagreement will leave the value of focusing
 
attention on the difficult questions.
 



Chapter 1
 

RURAL DEVELOPMENT IN TAIWAN
 

Taiwan is an island about 100 by 200 miles with a
 
population of about 15 million. It lies about 100 miles off
 
the coast of mainland China; ethnically and historically it
 
is part of China. It was populated by people from China's
 
Fukien province, who started to come on a large scale in the
 
.18th century. This makes Taiwan one of the recently popu
lated sections of China. At first the migrations went slow
ly; one of the main hazards to life in Taiwan was malaria.
 
As late as 1900, Taiwan was still sparsely populated.
 

In 1895 Taiwan was taken away from China by Japan and
 
remained a Japanese colony until the end of World War II in
 
1945. During that period, Japan established effective admin
istration, developed public health programs to eradicate the
 
danger of malaria, and undertook a variety of programs to de
velop Taiwan's agricultural productivity. The purpose, of
 
course, was to feed Japan.
 

The history of Taiwan took a strange turn in 1949.
 
After decades of civil war the Nationalist government lost
 
control over the mainlard provinces of China, and retreated
 
to Taiwan. The Natic-.alists set up a government in Taiwan
 
based on the principle that they would soon recover the main
land from the "communist bandits." The government in Taiwan
 
remains dominated by mainlanders, whose claim to rule all of
 
China was accepted in the United Nations as late as 1971.
 
Even now (1974) the United States technically recognizes the
 
Nationalist government in Taipei (the capital of Taiwan) as
 
the legitimate government of China.
 

Since 1949 the Nationalist government has been strong
ly committed to economic development in Taiwan for several
 
obvious motives. First, economic development has been re
quired to provide a political and military basis to continue
 
in existence. Failure to provide economic development would
 
lead to a collapse and likely take-over by the Communist gov
ernment on the mainland. On a more symbolic level, the
 
Nationalists have tried to make Taiwan a model province, to
 
demonstrate ability to administer effectively and competent
ly. If they cannot administer the Province of Taiwan, how
 
can they possibly claim to represent the mainland provinces
 
of China, with fifty times more population. Until about
 
1971, Taiwan was fully supported militarily, politically and
 
economically by the United States.
 

To meet its objectives, the Nationalist government
 
has continued and expanded upon previous Japanese policies of
 

--5"
 



developing agriculture. In the early 1950's the Nationalists'
 
policy was to use agriculture as a base for industrialization,
 
both by supplying food and materials to the cities and by
 
supplying goods for sale abroad to obtain foreign exchange
 
for industrial inputs. By the early 1970's, industry had de
veloped so much that new imbalances were emerging. The rural
 
sector was beginning to face a labor shortage and reduced
 
growth rates. New programs are now being developed to sup
port agriculture.
 

This first chapter will specify the extent and dimen
sions of success in expanding agricultural productivity,
 
rural welfare and income. Subsequent.chapters will describe
 
rural local institutions associated with rural development.
 

A. Patterns of Growth in Agricultural Productivity
 

From 1920 to 1939, when the Japanese colonial admin
istration strongly encouraged agricultural production, the
 
average annual growth rate of agricultural production was
 
4.19 percent. 1 The disruptions of war led to a decline in
 
agricultural production; economists in Taiwan think that by
 
1952 Taiwan had recovered from these disruptions. From 1953
 
to 1968 the average annual growth rate was 5.2 percent. It
 
appears however that starting in 1969 Taiwan's agriculture
 
reached a new phase, in which growth would be much less
 
rapid.
 

For analytical purposes, Taiwan's agriculture can be
 
divided into two sections: basic food and diversified food
 
roducts. (A third section, fibers, is of marginal impor

tance.) Basic foods includes rice, sweet potatoes, and other
 
grains such as wheat. Diversified foods include beans, vege
tables, fruits, sugar cane, and livestock products. During
 
the pre-war period, both sectors contributed to growth in the
 
agricultural sector. In the immediate post-war period, the
 
extremely rapid population growth caused by migration and
 
natural increase, combined with the drop in food production
 
because of wartime and post-war disruption, placed pressure
 
on food supply, so food production grew rapidly from 1945 to
 
1951. At the same time the value of diversified crops has
 
grown dramatically and has constituted most of the growth in
 
the agricultural sector. It should be pointed out, however,
 
that much of this increase was due to regaining pre-war pro
duction levels. Sugar cane production did not reach pre-war
 
levels until after 1965. Banana production did not reach the
 
pre-war high until 1964. Pineapples and citrus fruits reached
 

iS. C. Hsieh and T. H. Lee, "Agricultural Development
 

and Its Contributions to Economic Growth in Taiwan," Economic
 
Digest Series No. 17 (Taipei: JCRR, 1966), p. 14.
 



-7

pre-war levels by about 1959. These trends 
are shown in
 
Figure 1.1.
 

After 1960, basic food production increased only at
 
the same rate as population. Diversified crops (fruits and
 
vegetables), as well as livestock and fishery have provided

almost all the dynamism for the rural sector. This is shown
 
in Figure 1.2.
 

Before analyzing what this increase .n agricultural

production meant for the rural population and what the local

instifutions were which helped develop agriculture, I would
 
like to analyze certain broad, macro-factors which seem
 
closely related to the growth in production.
 

1. Technological Change
 

Taiwan's agricultural technology began to experience

important changes starting in the 1920's, when 
a low-stalk,

fertilizer-responsive variety of rice was introduced from
 
Japan (similar to the varieties distributed by IRRI in the
 
1960's), and chemical fertilizer began to come into use.
 
Thus Taiwan first experienced in the 1920's the "biological
fertilizer revolution" which did not begin in other parts of

Asia until the 1960's. During this colonial period, impor
tant improvements were made to the irrigation systems, 
so
 
that water could be controlled accurately. 1 Also at this
 
time rural electrification developed. Technological progress

has continued, so that by 1965, the average rice yield was
 
about 3.0 tons per hectare (it has remained roughly constant
 
since then). Roughly 200 kg. of plant nutrients from chemi
cal fertilizer are used per hectare of rice land. 
These
 
levels are quite high .in terms of world standards, although

Japan, Egypt and the U.S. produce about 5.0 tons per hectare.
 

2. Diversification
 

We have seen that especially since about 1950, the
 
real dynamism (in terms of monetary contribution) in the
 
agricultural sector of Taiwan has been in animal husbandry,

fishery, fruits, and vegetables. This has occurred for sev
eral reasons. The most important is that rice production has
 
been high enough to meet the basic caloric needs of the popu
lation. Once food grain consumption is adequate, it is normal
 

1Ramon Myers, "Technological Change and the Agricul
tural Transformation of Taiwan: 1895-1945," Paper for 28th
 
International Congress of Orientalists, Canberra, January 6
12, 1971. Also Ramon Myers and Adrienne Ching, "Agricultural

Development in Taiwan under Japanese Colonial Rule," Journal
 
of Asian Studies Vol. 23 (August 1964), p. 555-570.
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FIGURE 1.1
 

Growth of Population, Basic Foods,
 

Diversified Crops, and Fibers, 1910-1960
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FIGURE 1.2
 

Growth of Different Aspects of
 

Agricultural Production, 1961-72
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for people to desire improvement in their diets with vege
tables, fruits and animal proteins.
 

The demand for higher quality foodstuffs comes par
ticularly from people living in the urban areas and partici
pating in the industrial sector. Over the past two decades,
 
Taiwan has moved rapidly from an agricultural to an industrial
 
economy. Table 1.1 shows some indicators which outline this
 
transformation.
 

TABLE 1.1
 

Indicators of Industrialization
 

1953 1971 

Percent of total 
employment in 

agriculture 61.3% 42.3% 

industry 9.2 18.0 

Percent of net domestic product 

agriculture 38.0 17.6 

industry 17.6 34.4 

Percent of exports which are 
agricultural 93.4 20.2 

Source: 	 "Taiwan's Agricultural Development and Research,"
 
(mimeo) Taipei, JCRR, June 30, 1973, p. 3.
 

By 1971, the industrial sector supplied twice as much to the
 
national product as did the agricultural sector. Because
 
Taiwan is small and has a generally well-developed transpor
tation system, most rural areas can deliver goods to major
 
urban centers in less than 24 hours, and thus participate in
 
the urban markets.

1
 

There has also been an important export market for
 
high-priced agricultural products. In 1971, sugar, bananas,
 
canned mushrooms, canned asparagus, and canned pineapple
 

iThere is, of course, variation from locality to
 
locality, and transportation for some crops, such as mush
rooms and asparagus, is better developed than for others,
 
such as hogs.
 



together constituted about 10 percent of Taiwan's total ex
ports. Again, because Taiwan is small, most rural areas are
 
near enough to seaports to participate in foreign markets.
 

Of course this diversification has required extensive
 
agricultural research and extension for new products. 
 Some of
 
the most profitable crops--for example mangos and asparagus-
were unknown in Taiwan two decades ago.
 

3. Extraction of Wealth from Rural Sector
 

Taiwan's rural sector has always been characterized
 
by very high levels of extraction, especially when Taiwan was
 
a Japanese colony. During the 1920-40 period, Japan made
 
some investments in the rural sector for irrigation and ferti
lizer factories, but extractions almost always exceeded in
vestments. 1 Farm c(nsumption went up much slower than did
 
total productivity,- and there is some evidence actually sug
gesting a decline in the standard of living of Taiwan's peas

3
ants during the period of Japanese rule. Throughout this
 
period the capital extracted from Taiwan's rural sector was
 
used to develop industry in Japan. The extraction was
 
achieved through excise taxes and through Japanese-owned cor
porations which marketed agricultural products. 4
 

After 1945, Taiwan was restored to China, and its
 
economy became substantially independent of Japan, although

still closely associated. The high levels of extraction con
tinued. Figure 1.3 shows that although farm receipts went up

throughout the period, farm expenses (especially fertilizer,

insecticides, taxes, labor) went up just as fast 
(even though

farmers finished paying off for the land purchased during

land reform), so that farm profits have remained virtually

constant, when deflated for inflaticn. (It is possible that
 
larger farms showed increased profits, but the data available
 
do not permit this type of analysis.) Most of the increases

in agricultural productivity during this period were siphoned

off for development of Taiwan's industry.
 

iLee Teng-hui, Intersectoral Capital Flows in the
 
Economic Development of Taiwan, 1895-1960 (Ithaca: Cornell
 
University Press, 1971), p. 29.
 

2 Ibid., p. 13.
 
3Samuel Pao-san Ho, "Agricultural Transformation
 

Under Colonialism: The Case of Taiwan," The Journal of Eco
nomic History XXVIII No. 3 (September 1968), p. 336.
 

4Ibid., p. 335-39.
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FIGURE 1.3
 

Farm Receipts, Expenses, and Profits, 1952-72
 
(expressed in constant 1952 NT dollars)
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1952-67, "Taiwan Farm Income Survey of 1967," JCRR
 

Economic Digest Series No. 20, p. 100-103.
 
1972, "Farm Income Survey of 1972," JCRR mimeo.
 

Note:
 
To express income in constant 1952 values, the compilers
 

of the sources used the following deflators: 1957: 164;
 
1962: 249; 1967: 293; 1972: 341. I do not understand
 
why the compilers chose these deflators, rather than the
 
consumer price index given in the Taiwan Statistical Data
 
Book 1972, p. 151, which shows a smaller rate of inflation:
 
1957: 158; 1962: 231; 1967: 248.
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B. Rural Standard of Living 

Although the agricultural sector did not contribute
 
to increases in income for farm families, the rural people
 
were able to take advantage of industrial growth during this
 
period. Members of farm families migrated to cities and sent
 
money home; part-time industrial, construction, or service
 
jobs became available in rural areas; women in rural areas
 
took in handicraft projects to earn extra income. Actually.

these various types of non-farm income accounted for virtual
ly all of the increases in rural income and now contribute
 
about 60 percent of rural income. (See Figure 1.4) From
 
1952 to 1972, total net farm family income almost doubled,
 
and because the average size of the farm family declined
 
somewhat (from 8.14 to 7.5), per capita income more than
 
doubled. The compound annual growth rate was roughly 3.8
 
percent. The average rural income per capita in 1972 was
 
NT 6,530, the exchange value of which is US $172. 1
 

What did this mean in concrete terms? A variety of
 
indicators can be used to suggest the average standard of
 
living in 1972, and how it compared with the 1950's. From
 
the point of view of basic health indicators, the people in
 
rural Taiwan have high life expectancies and low infant mor
tality rates (see Table 1.2). The nutrition of rural people

is good, with a high amount of animal proteins, fruits, and
 
vegetables (see Table 1.2). From the point of view of mate
rial possessions, a majority of rural households have elec
tric fans, electric cookers, television sets, sewing machines,
 
and gas stoves. A majority probably have motorcycles (see
 
Table 1.3).
 

There has been a Parked improvement over the .past 15
 
years. Age specific death rates have dropped sharply, indica
tive of improved nutrition, sanitation and health services
 
(see Table 1.4). Clothing and shoes have improved, and brick
 
houses with tile roofs have replaced houses made of plaster

and bamboo, with thatched roofs. In the late 1950's there
 
were no televisions and only a few radios in rural Taiwan.
 
Motorcycles were rare and bicycles were the basic means of
 
transportation. Roads were not paved, and public transporta
tion was less convenient.
 

1Computed from "Farm Income Survey of 1972," 
JCRR
 
mimeo.
 

2Bernard Gallin, Hsin Hsin2 (Berkeley: University
 
of California Press, 1966), pp. 29-46.
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GURE 1.4 

Farm Family Total Net Income, Composed of
 

Farm Profits and Non-Farm Receipts
 
(Expressed in constant 1952 NT dollars)
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TABLE 1.2
 

Indicators of Health and Nutrition:
 
Rural-Urban Comparisons
 

LIFE EXPECTANCY, 1972 
(years)
 

male 
 female
 

rural 
 65.4 
 70.8
 
urban 
 65.9 
 71.2
 

DEATHS BEFORE AGE 1
 

(percent of live births)
 

male 
 female
 

rural 
 3.5% 
 2.7%
 
urban 
 3.0 
 2.4
 

source: 
 Taiwan Statistical Abstract, 1972, p. 108, 109
 

NUTRITION SOURCES, 1970
(average annual per capita consumption in kilograms)
 

basic food 
grains and 

pulses 

meat,
poultry, 

eggs, fish, 
dairy 

fruits, 
vegetables 

alcoholic 
beverages 
(liters) 

rural 

big cities 
183 

157 
77 

81 
140 

129 
5.85 

2.78 
Taipei 114 106 125 4.33 

source: 
 Hsu Wen-fa, Research on Taiwan's Nutrition (in Chinese) (Taipei: 
National Taiwan University, Department of Agricultural Economics, 1972), 
p. 9.
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TABLE 1.3 

Number of Appliances per 100 Farm-Families (1972)
 

electric fans 150 
sewing machines 82 
electric cookers 71 
TV sets (black-white) 52 
gas stoves 52 
transistor radios 47 
phonographs 32 
refri gerators 17 
washing machines 4 
water heater 4 
color TV 2 
air conditioner 1 

source: "Farm Income Survey of 1972," Taipei, JCRR, mimeo,
 
p. 3.
 

TABLE 1.4
 

Death Rates
 

1950 1960 1970 

age 1-4 .25.29 7.89 2.85 

age 40-44 9.67 5.02 3.58 

source: 1971 Demographic Fact Book, p. 112-115.
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C. Inequality in Rural.Taiwan
 

While this is the "average" situation, there are significant variations and inequalities for a variety of reasons.

First, as we have pointed out, the most important growth fac
tor in rural income has been non-farm income. Different

families have different access 
to non-farm opportunities, and
this naturally results in inequalities between families. 

A second factor strongly influencing a farm family's

income is the types of crops it plants. We have previously

pointed out that especially since 1961 auxiliary crops have

been the source of dynamic growth in the agricultural sector,
basically providing all the increase in value. 
 Thus, if a

family does not plantfruits or vegetables, or participate in
animal husbandry--i.e., if it grows only rice and sweet potatoes--it probably can not increase its net income. 
 Table 1.5
 
shows that families specializing in fruits and vegetables

have on the average 
a much higher farm income .han families
 
growing food grains.
 

TABLE 1.5
 

Average Farm Cash Income of Families
 
Plantinq Different Crops (1970-71)
 

average family income
 
r(US 
 dollar)
 

food grains, including

rice, sweet potato, soya, 
 106
 
peanuts, maize, sorghum
 

fruit (6 varieties) 
 540
 
vegetables (19 varieties) 
 410
 

source: 
 Provincial Department of Agriculture and Forestry

and JCRR, Report on Investigation of Costs of
Production of Agricultural Commodities in Taiwan

(in Chinese), 1971. computations from p. 7.
 

Unfortunately, I have not been able to find statistics on a national basis indicating how many farm families

have an opportunity to grow these high-priced commodities.

Fragmentary data indicate that most of the 
farm families grow

rice. 
 In Pu Yen Township, a rather backward, traditional
 
area, government investigators consider that 94 percent of
the families grow basically rice. In Erh Lin Township, a
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more commercialized area, the equivalent figure is 70 percent.
 
Only a small minority of the families grow the higher profit
able crops. There are many economic and institutional bar
riers which stand in the way of a poor rice farmer planting
 
fruits or vegetables, and these will be considered in a later
 
section.
 

A third factor leading to inequalities in farm family
 
income is differences in size of farms. Figure 1.5 shows
 
that 40 percent of the farms occupy only 11 percent of the
 
Qultivated area. Over 42 percent of the farms are under 0.6,
 
which is basically too small to support a family. These fami
lies must rely on non-farm income.
 

It should be noted that the above figures refer to
 
size of farm operation, and not to size of farm ownership.

In terms of land ownership, in 1971, 78 percent of the agri
cultural population owned all the land they tilled; 12 per
cent owned some of the land; 10 percent were tenants, with
 
written contracts and substantial security. Throughout the
 
last 20 years, there has been a clear trend toward more and
 
more farmers owning all the land they cultivate, as shown in
 
Table 1.6.
 

TABLE 1.6
 

Distribution of Land Owners and Tenants
 
(Percent of total farmers)
 

full part 
year owner owner tenant 

1952 38% 26% 36% 
1953 55 24 21 
1955 59 23 18 
1960 64 22 14 
1965 67 20 13 
1970 77 13 10 
1971 78 12 10 

source: Taiwan Statistical Data Book 1972, p.'45.
 

There is one difficulty in the above statistics which 
must be pointed out. They include only those farmers (and 
tleir families) who own land or are protected by a written 
tenancy agreement. They do not include landless families who 
work as ordinary agricultural laborers on a daily basis. How 



FIGURE 1.5
 

Distribution of Farm Land, 1960
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many families fall into this category is subject to debate.
 
The Taiwan Provincial Farmers' Association lists 16 percent

of its farmer members as hired laborers. However, it is pos
sible that many of these men actually have some land in their
 
family (perhaps their father has land and has not yet divided
 
it to his children). In Pu Yen Township, the farmers' asso
ciation listed 879 hired laborers on its rolls, but the govern
ment office considered only 48 families to be without land.
 
As far 's I could ascertain, no careful studies of the ques
tion of landless laborers have been made in Taiwan, so the
 
source of the discrepancy cannot be stated with certainty.
 

A fourth factor which accounts for some inequalities
 
in income is geographic factors. Generally speaking, the
 
mountainous areas are quite poor because they lack entrepre
neurial farmers, capital, and quick transportation to get

goods to and from market. Coastal areas are also somewnat
 
poor because they are more exposed to typhoon damage, often
 
have less fertile land, and are ±ar away from the source of
 
irrigation water in the central mountains. On the other
 
hand, income tends to be high in areas which have good cli
matic conditions for high-priced fruits, or near industrial
 
centers, where there is a stronger market for agricultural
 
products and there are more opportunities for non-farm income.
 

While there are substantial variations in family in
comes, no sound statistical data have been published that
 
would permit an accurate description of the extent of inequal
ity within the rural areas. It is certain, however, that in
 
rural Taiwan there is no large group of people (with the pos
sible exception of non-Han minority people living in moun
tains) perched on the edge of survival. The poorest families
 
(constituting about 1-2 percent of the population--perhaps

three such families in a village) have houses made of bamboo
 
and plaster. There are few windows for light or ventilation,
 
so it is dark and very hot inside. The floor is dirt, and
 
difficult to keep clean. There is very little furniture-
perhaps one chair or bench on which to sit, and no electric
 
fan or television. The family does not have a motorcycle,
 
but may have a bicycle.
 

The lower-middle peasants, constituting about one
third of the families, live somewhat better. Their houses
 
are made of brick, but the brick is left rough and not plas
tered. The floor is concrete. There may be a'iittle furni
ture, and the house will have radio, television, fan, and
 
perhaps a sewing machine. The family will have a couple of
 
bicycles. This family's living expenses run roughly US$ 105
 
per capita per year.
 

The upper-middle farm families, constituting about 50
 
percent of the families, live in brick houses with plastered
 
and painted walls, and concrete floors. They may have rattan
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furniture, which is quite cool to sit on. This family would
 
very likely have a television, and motorcycle. It would.not
 
have a refrigerator. This family's living expenses might be
 
over US$ 	200 per capita per year.
 

The wealthy families, about 10-15 percent of rural
 
households, will have houses of one or two stories. The
 
walls will be carefully plastered and painted brick. The
 
floors will be a polished stone composition material, which
 
is very easy to clean. Such a house probably has mosquito
 
screens. The furniture will be either comfortable padded
 
chairs, or cool rattan. The house will have several fans,
 
perhaps a color television, and very likely a refrigerator.
 
It may even have a washing machine and a telephone. The fam
ily may have several motorcycles, one for each adult male.
 
The diet will include much good meat; beer will be consumed
 
frequently. There may even be one or two families in a town
ship who own an automobile. Even in these wealthy families,
 
however, the children are darkened by exposure to the sun and
 
go barefoot; they are still farmers.
 

D. Problems with Rural Life
 

The standard of living in rural areas in Taiwan has
 
improved significantly over the past two decades, but this
 
does not mean that all rural people are satisfied with rural
 
life. In Taiwan, as in most developing areas, there is a
 
high rate of migration from the countryside to the cities,
 
especially among young people. From 1950 to 1965, it is
 
estimated that almost one million farm people moved to urban
 

1
areas.	 In 1965, the total agricultural population was about
 
5.7 million, so that migration reduced the agricultural popu
lation by almost 15 percent. This trend continued, as shown
 
in Table 1.7.
 

TABLE 1.7
 

Net Migration Rates, -1971
 

net migration rate
 

locality male female 

Five Big Cities 15.0 17.4 
all county cities 8.5 11.3 
all urban townships -1.6 -1.5 
all rural townships -10.7 -15.0 

source: 	 1971 Taiwan Demographic Fact Book (Taiwan,
 
Ministry of Interior, 1972), p. 635.
 

USDA,op. cit., p. 27.
 

http:areas.In


-22-


Of 309 young men living in rural Taiwan interviewed in the
 
late 1960's, fully two-thirds indicated a desire to migrate


1
to urban areas.


There are many reasons for this migration. In a
 
broad sense, it reflects the tremendous pressure of an expand
ing population on limited agricultural land. Farms are al
ready small, and can hardly be divided further among children
 
of the land owners. Cultivation is already labor-intensive,
 
and there are few opportunities for using more labor in agri
culture, with the exception of labor-intensive vegetable cul
tivation. In contrast, industry has been expanding very
 
rapidly, and many jobs are available.
 

This general situation is reflected in the fact that
 
urban, industrial wage rates are higher than the wage rate in
 
the agricultural sector. Unfortunately, I lack precise sta
tistics, but I believe that urban, industrial wages are
 
roughly 50 percent to 100 percent higher. In real terms the
 
economic .tandard of living is not that much higher because
 
of higher prices in the city. This is even more true as the
 
urban economies suffer inflation with the rest of the world.
 
Nevertheless, people who migrate to cities and get industrial
 
work are more likely to have refrigerators, telephones, and
 
motorcycles. They may buy higher quality food. They are
 
more likely to be in air conditioned rooms. Their feet will
 
not get muddy, because the streets and sidewalks are paved.
 
They will suffer fewer mosquito bites.
 

The economic pull of the cities is supplemented by a 
push from the countryside. Farm labor is hard and uncomfort
able. It requires working in the hot sun. This is doubly 
hot for women, because in Taiwan a dark sun-tan is considered 
unattractive so women in the field wear long sleeved shirts 
which cover the hands, long trousers, a large hat, and a 
towel around the face to protect them from the sun. It is 
also physically very hard work. Transplanting rice seedlings 
is backbreaking. Harvesting is very strenuous. The toll 
farming takes on the human body is apparent from looking at a 
Taiwanese peasant. His feet are as calloused as a dog's paws, 
because he goes barefoot all the time; his hands are big, 
flattened, and heavily calloused, from years of using hand 
tools. His skin is a dark brown, tanned by decades of expo
sure to the sun. (The urban Chinese woman, who uses a para
sol to protect herself from the sun is very light colored, no 
darker than the European caucasian.) His arms and legs are 
thin, with tendons showing prominently. Ribs are clearly 

ifluang Ta-chou, "A Study of Migration Intention Dif
ferential Among the Rural Youth in Taiwan," Memoirs of the
 
College of Agriculture, National Taiwan*University, Vol. 12,
 
No. 2, p. 176.
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carved on his torso. There is seldom an ounce of fat or a
 
surplus ounce of muscle. But he has great strength and en
durance. His face is hollow, deeply etched, probably lacking
 
a few teeth. His eyes are quinting, to reduce the sun's 
glare; and there are sharp lines from the outside corners of
 
his eyes because they have been squinting for so long. Every
 
part of his body proves that farming is hard, difficult work
 
(although not necessarily unhealthy, as the rural life expec
tancy is equal to the urban life expectancy). It is no won
der that many young people would rather seek work that is 
less strenuous, that not exposed to the sun and rain. 

Important social factors also encourage migration to
 
cities. First, the rural areas have rather few recreaxion 
opportunities. Movies and pool halls exist i.n market towns.
 
and are difficult to reach for young people living in the
 
surrounding villages. Swimming pools, hiking areas, beaches,
 
parks, bowling alleys tend to be only in or near cities. The
 
only form of amusement that is easily accessible in rural
 
areas is television.
 

From a psychological point of view, the young person
 
in rural Taiwan has restricted opportunities to become inde
pendent. Social interactions are dominated by family and
 
relatives, with the exception of a few activities planned by 
the school., the 4-H clubs (under the sponsorship of the farm
ers' association), or the local branch of the Nationalist
 
Park (KMT). This is especially true if a person engages in
 
agricultural work, because there is a good chance he (or she)
will be working on the family farm, in which case family re
lations will. reinforce work relations. If a person's boss is 
his father and his brother is his co-worker, then he has very 
little opportunity to develop patterns of interacting with 
people which are different from interactions within the fam
ily. Certainly not all young people wish to be independent
 
of their family and wish t-,Yave their own network of friends
 
and own patterns of social iihteractions; but undoubtedly
 
some do.
 

These social questions become more salient as marriage
 
approaches. The youth in the countryside will have fewer
 
choices about marriage, simply because the number of eligible
 
young men and women in the area is limited. After marriage,

it remains the custom in rural Taiwan for the couple to live 
with the father's parents. Again it can be assumed that some 
rural young men would like more independence from their father; 
and some rural young women do not wish to enter the tradi
tional daughter-in-law role. Migration to the cities presents
 
an opportunity for this type of independence.
 

Thus for a variety of reasons, including economic,
 
social and psychological, migration to cities in Taiwan has
 
been quite high, despite the steady improvement in living
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standards in the countryside. In .considering rural welfare,
 
such things deserve consideration along with production and
 
income figures.
 



Chapter 2
 

THE SETTING OF RURAL LOCAL INSTITUTIONS
 

In this section we will examine certain local insti
tutions which have been closely related to rural development
 
in the past two'decades. One of the important features of
 
Taiwan is that it has extensive organization. The government
 
exists on four levels: central, provincial, county Pnd town
ship. Since the nationalist government has a policy of re
covering the mainland, it has a central government structure
 
to represent all provinces of China and to deal with foreign
 
affairs and broad questions of national strategy. (Since
 
Taiwan is one of the smallest provinces of China, it has
 
small representation in the central government. This guaran
tees that mainlanders dominate the major political decisions
 
in Taiwan.) Taiwan, as a province, also has a provincial
 
government which is concerned with many features of economic
 
and cultural development. Technically, the city of Taipei is
 
directly subordinate to.the central government and therefore
 
on the same level as the provincial government. However, the
 
Taipei City government is not too concerned with agricultural
 
policy and will not be considered much in this discussion.
 
As a practical matter, the central and provincial governments
 
form what would be the national government in other countries.
 

Administratively, under the provincial government are
 
16 counties (hsien), and 4 cities (shih) (excluding Taipei).
 
Under the counties (as of 1967) are 8 cities (shih), 72 urban
 
townships (chen), and 238 rural townships (hsiang).l This is
 
shown schematically on Figure 2.1. The higher levels of gov
ernment both supervise the activities of the lower levels and
 
provide certain services directly.
 

In addition to government, there are certain "mass
 
organizations." From a technical, legal point of view, these
 
organizations are private, non-governmental; but in reality
 
they are closely supervised by the government and carry out
 
government policy, so they should be considered as semi-gov
ernmental agencies. The most important of these are the
 
Kuomintang (Nationalist Party), farmers' associations, and
 
irrigation associations. The latter two have organizational
 
structure at township, county, and provincial level.
 

iWang Kuo-chang, "Local Government in Taiwan: 
 An
 
Introduction," Chinese Journal of Administration 10 (January
 
1968), p. 28. Since 1968, some of the rural townships have
 
been reclassified as urban townships, and some urban town
ships have become cities.
 

-25



-26-


FIGURE 2.1
 

Structure of Government in Taiwan
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In Figure 2.2 I have attempted to show the various
 
organizations which have a direct role in rural management
 
and reach the individual farmer directly and personally,
 
either to serve him or to extract taxes from him. In this
 
figure, I have not attempted to show patterns of supervision.
 
Generally, each level of government supervises the level be
low it. in addition, the farmers' associations are super
vised by both higher-level farmers' associations and by the
 
county governments. At the central level, the Joint Commis
sion'on Rural Reconstruction (JCRR) plays a very important
 
role in terms of agricultural research and supervising all
 
activities. The Provincial Department of Agriculture and
 
Forestry (PDAF) has an important supervisory function also.
 

In principle, some of the organizations shown in Fig
ure 2.2 serve to represent the farmers. A rough indicator of.
 
representation can be derived by listing the various people
 
for whom the farmer casts a vote:
 

Government
 

1. village head
 
2. township representative
 
3. township executive
 
4. county representative
 
5. county executive
 
6. provincial representative
 
7. provincial head
 
8. representative to central government legislative
 

Yuan
 



FIGURE 2.2 

Organizations with a Direct Role in Rural Management 
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Farmers I Association 

9. small group leader
 
10. farmers' association representative
 

Irrigation Association
 

11. small group leader
 
12. irrigation association representative
 

Other
 

13. community development board member
 

Of all these organizations, this study will focus on
 
those at the township level--especially township government

(which we will define as local government) and the farmers'
 
association. It is the urban townships (chen) and rural
 
townships (hsiang) which include most of the rural popula
tion.
 

What is a township? In concrete terms, a rural town
ship has, on the average, a population of 23,000 living in
 
perhaps 20 administrative villages (t'sun,li). Each village
 
may contain a whole natural settlement, part of one, or sev
eral.) Two-thirds of the labor will be devoted to agricul
ture. In each village there will be a few stores that sell
 
daily necessities, especially food, vegetables, meat, soda,

and insecticides. Most villages will have a primary school.
 
Roughly in the center of the township will be one Tillage

with a post office, a middle school, and offices of the gov
ernment (Township Office), Nationalist Party mass service
 
station, and farmers' association. Associated with the farm
ers' association will be a grain processing factory and
granary. The central village may also have a police station
 
and a public health station. This village is still quite

small, probably with only one or two streets. From the point

of view of geographical size, the township might have a ra
dius of roughly 10 kilometers; most farmers can bicycle to
 
the central village in less than an hout.
 

An urban township is similar, except that the central
 
town will be much larger than the surrounding villages, and
 
will serve as a major mai'keting center for the area. 1 The
 
central town may have an orban population up to perhaps

20,000; the total population of the urban township aver-

54,000. In the market town will be a large market for 
 ying
 

iAn excellent analysis of market towns in Taiwan is
 
Lawrence Crissman, "Marketing on the Changhua Plain," in
W. 	L. Willmott, Economic Organization in Chinese Society
(Stanford: Stanford University Press, 1977), P. 215-259.
 

3 
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and selling all types of agricultural products, fish, meat,
 
etc. There will be specialized stores for clothing, shoes,
 
laundries, jewelry, books, electrical appliances, motorcycle
 
sales and repairs. The market town will have a variety of
 
entertainment resources, including air-conditioned restau
rants, movies, pool halls, beauty parlors, and various forms
 
of prostitution, including tea houses and wine houses. The 
market town will also have a hotel (which can provide prosti
tutes), a telephone and cable office to supplement the post 
office, and may have banks, a printing shop, an agricultural
 
.college, and a traditional temple. The market town will also 
be a transportation center, with a terminal from which sev
eral bus routes go to other market towns. Taxi cabs are 
readily available to the small villages or bigger cities.
 
There will be several doctors, including some specialists,
 
perhaps a hospital and clinics, and drug stores. There may
 
be government offices in the market town, for example a Land
 
Registration Office, or a Tax Collection Office, both of
 
which would be branches of the county government. The market
 
town may also have a few small manufacturers, including
 
tailors, tinsmiths, and makers of small farm tools. A market
 
town will service farm villages for a radius of 10 to 20
 
kilometers. Even though an urban township has a large market
 
town, it remains predominantly rural, with an average of 8,300
 
farmers, constituting 42 percent of the labor force. Table
 
2.1 summarizes some demographic data for urban and rural
 
townships.
 

TABLE 2.1
 

Demographic Data for Urban and Rural Townships
 

rural urban 
townships townships 
(hsiang) (chen) 

number 238 


total population (1971) 5,428,404 3,884,925
 

average population
 
per township 23,000 54,000
 

Total larm workers 1,496,059 601,076
 

Average farm workers
 
per township 6,300 8,300
 

Percent of Labor within
 
township in agriculture 65% 42%
 

Percent of Total Farm Workers
 
who live in townships 65% 26%
 

source: 1971 Taiwan Demographic Fact Book, p. 176, 298.
 

72 



Chapter 3 

RURAL LOCAL GOVERNMENT 

Rural local government operates from the township
 
office (hsiang-kung-so in rural townships, chen-kung-so in
 
urban townships). Often the township office is the same
 
building as during the Japanese administration. In a rural
 
township, the township office may be a one-story building

with one large work space and a dozen desks; in the back will
 
be one or two partitioned areas for higher officials and for
 
meetings. An urban township may have a larger township of
fice building, perhaps two or three stories, and many offices
 
off a central hall. It looks like a modern government build
ing.
 

In legal theory, the township government represents

the people in the township. The township is headed by a
 
township executive (hsiang-chang or'chen-chang), who is popu
larly elected. In addition, the activities and budget of the
 
township are overseen by a representative assembly elected
 
directly by the people. In practice, however, as we will see
 
below, local government is not an independent level of govern
ment, but can more accurately be considered a local branch of
 
the central and provincial governments. Administration of
 
policies is generally in accordance with central policies,
 
and their is little flexibility or discretion permitted to
 
the local government. The electoral process is relevant only

for the distribution of status, and does not shape other pol
icies.
 

We will take the rural township of Pu Yen with a popu
lation of about 33,000 people to provide a concrete example

of the administrative structure, functions, and personnel of
 
the township office. This is shown in Table 3.1.
 

A. Activities of Local Government
 

In this discussion of the activities of rural local
 
government, we will refer only to those activities which have
 
a rather direct impact on agricultural production. There are,
 
of course, many activities of government listed in Table 3.1
 
that are not included in our consideration here. A simple
 
listing of excluded activities will put this section in bet
ter perspective. The process of population registration,
 
provision of health services, inspection for physical integ
rity of buildings, checking sanitary conditions in markets,
 
restaurants and ice factories (the latter is extremely impor
tant because people put ice in beverages, so ice can spread

disease rapidly), military recruitment, education, police,
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TABLE 3.1
 
Administrative Structure, Function, and Personnel
 

of Pu Yen Township Office, 1973
 

office or 

department 


Township 

Executive 


Secretary 


Personnel 

Section
 
Finance 

Section 


Accounting 

Section
 
Civil Affairs 

Section 


Construction 


Section 

Military 

Conscription 


Population 

Registry 2 


Workers 


Security 


Health Station 


Representative 

Assembly 


TOTAL 


number of
 
personnel I 


1 


1 


2 


7 


2 

5 in township 

office 


23 in field, 

one in each
 
village
 

5 


4 


io 


6 


1 


9 


3 


79
 

function
 

general supervision, select
ing department heads
 

assists township executive
 

recruitment of personnel
 

preparation of budget, over
seeing taxation
 

accounting
 

supervision of villages,

education, voluntary asso
ciations, health, customs
 

administration of agricul
tural programs
 
assurance that all men join
 
military services
 
registration of all people,

including birth, marriage,
 
death, and residence
 

clerks, messengers, janitors
 
in township office
 
protection of state property
 
and secrets, and guard
 
against communists
 
public health
 

staff for representative
 
assembly
 

Notes: 
 iIn certain cases, the number of personnel in 
a department is an estimate, and may be in error by one or two
 
people.
 

21n 1973, the Population Registry Section was transferred to the supervision of the Police Department (which is
under the supervision of county government, not township), 
so

it is no longer a part of the township office.
 
Source: Pu Yen Township General Budget, 1974.
 



recreation, maintenance of roads--these will not be examined
 
in this section. On the other hand, local government does
 
perform a number of activities that directly influence agri
cultural production, and these activities will be examined in
 
some depth.
 

1. Stability and Cultural Change
 

In a broad sense, one of the most important contribu
tions of government (including local government but also in
cluding all other levels of government) has been a general
 
climate of order and stability. Farmers in rural Taiwan do
 
not have to worry about being caught in the middle of battles
 
of warlords or of being attacked by bandit gangs; they can
 
rake plans from year to year with a high assurance that what
 
they save can in fact be invested; and a known portion of
 
what they grow will in fact belong to them. In particular,
 
there is a reliable mechanism for the peaceful resolution of
 
land conflicts. In short, rural Taiwan has effective govern
ment with a monopoly over force, able to provide a peaceful
 
setting for the economy. Local institutions may have con
tributed to this stability, but the stability is intimately 
related to the culture and political history of Taiwan.
 
Throughout the Japanese occupation, rural Taiwan was quite
 
stable. This tendency was reinforced when about 10,000 Tai
wanese political leaders were killed by Nationalist armies
 
and police in 1947 and by the arrival of the Nationalist Army

of about 600,000 troops (in a population of about 7 million).
 

In addition to the broad provision of order, rural 
local government has been involved in a deliberate program to 
change certain elemants of the traditional culture. One of 
the most dramatic examples of this type of change was the
 
alteration of the character of the mid-suimier festival 
(chung-yian chieh) . Traditionally, virtually every family 
was required by custom to have a great feast and invite all 
friends and relatives. So that there would be adequate time 
to give feas ts and attend others, the festival extended for 
a whole month. This type of festival was; accompanied by 
great wa.ste, as it was impossible to consume an entire feast 
every night for a month. From the early 1950's the govern
ment (through the ci vi 1 affairs department) attempted to 
organize an economy campaign which required that the festival 
could be celebrated on only one day; this would require every 
family to honor its own ancestors at home in a family cele
bration, and terminate the practice of inviting many guests 
over a period of s.everal weeks. The government's plan for 
unified observance of the festival was accepted slowly and 
reluctantly by villages until 1972, when Premier Chiang
Ching-kuo placed priority on the program. Township offices, 
local branchus of KMT Mas.; Service Station, school princi
pals, local police were all instructed to give leadership at
 
the village level. Villages were subtly threatened with
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special taxes and with loss of government assistance for con
struction if they failed to switch the day of observance of
 

1
the festival. Thus, while local government played an impor
tant role in carrying dut the change in customs, the idea did
 
not come from local government, and required firm central
 
leadership. While it is difficult to pinpoint the effect of
 
such changes on agricultural production, it would seem likely
 
that there would have been a general loosening effect on
 
traditional values and changes in traditional agricultural
 
techniques would be easier to effect.
 

2. Land Reform
 

Land reform was, unquestionably, one of the biggest,
 
most important changes in rural Taiwan. Land reform has had
 
four stages in Taiwan: (1) rent reduction to 37.5 percent or
 
below, (2) sale of government-owned land, (3) land-to-the
 
tiller, and (4) land consolidation. Although local goverh
ment has played some role in administering some phases of
 
land reform, the land reform has been guided by the central
 
and provincial government.2
 

a. Rent Reduction
 

Rent reduction has been very closely tied in with
 
national politics in China and Taiwan. While the National
ists were still on the China mainland, they had expressed a
 
general commitment to the idea of reducing rents to 37.5 per
cent as early as 1926, and had incorporated the idea into the
 
land law of 1930. During the next 15 years, however, it was
 
implemented only sporadically in a few regions. In the late
 
1940's however, as civil war with the Communists became in
tense and as the Communists mobilized support of the peasants
 
by promising land reform, the Nationalists took a greater
 
interest in rent reduction. In 1947, the (Nationalist)
 
National Defense Supreme Council ordered again that rents be
 
reducel to 37.5 percent. As the Comunists continued to move
 
southw,rd, the rent was supposed to be even lower, at 33.3
 
percent in "pacified areas."
 

When the Nationalists moved to Taiwan, their situa
tion was precarious. Especially before the start of the
 
Korean war in June 1950, when U.S. President Truman still
 
considered Taiwan outside the defense perimeter of the United
 
States, there was a very real possibility that the Communists
 
would "liberate" Taiwan by force. It became essential for
 

iBruce Jacobs, unpublished draft of dissertation.
 

2A very detailed work which forms the source for most
 
of my discussion of land reform, Tang Hui-Sun, Land Reform in
 
Free China (Taipei: JCRR, 1954).
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the Nationalists to strengthen their base of support among
the peasants of Taiwan, who constituted the vast majority.

A Nationalist source explains the mood at the time:
 

In order to strengthen the position of Taiwan 
as an
anti-Communist stronghold through the betterment of farmers' livelihood and the *.increase of agricultural production, the Provincial Government undertook .. . to imple
ment a 37.5 percent farm rent limitation program onprivate tenanted land in 1949. 
 This program was not
much different from what had been tried in the mainland
provinces, but was more successful and achieved better

results in Taiwan on account of the Government's determination to make of it a success 
and of the meticulous
 care with which all the detailed measures for rent reduction and the protection of tenant farmers had been worked
 
out.1
 

The Rent Reduction Campaign was announced in April
1949 and included several components: 
 (1) Farm rent would be
limited to 37.5 percent of the total annual yield of the main
crop; 
(2) Farm rents would be further reduced in case of
natural disaster; 
(3) Extra rents were barred, including high
deposits or extra rent for the farm house; 
(4) Leases were
required to be written, and to extend for at least six years;
(5) Upon expiration of a lease, the tenant had the right to
 renew the lease, unless the landlord planned to farm the land
 
himself.
 

How were these provisions to be enforced? 
How was
the "main crop" to be defined in regions which planted many
crops? 
How was the total annual yield to be specified? How
would it be ensured that leases were written? Who would decide that a "natural disaster" existed, which would justify
further reduction in rents? 
To deal with these questions,
Landlord-Tenant Committees were established in each township.
These committees included 11 members, including the township
executive, the township land officer, five representatives of
tenant farmers, two of owner-farmers, and two of landlords.
The representatives were selected by indirect elections, with
farmers in each category electing representatives in each
village; these representatives then elected the representatives for the township Landlord-Tenant Committee. 
Similar
committees existed at county, city and province levels 
as
well. 
 1n addition, "37.5 percent Rent Campaign Committees"
 were established in the townships. 
These included 15 to 17
members, including township executive, principals and teachers of primary schools 
(these were likely to be educated

people who came from the mainland and were associated with
the Nationalist Party), representatives of interested organi

i1 bid., p. 31.
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zations, prominent social leaders, and representatives of
 
tenant farmers, owner-farmers, and landlords. In ascertain
ing the rents, these committees used the land grading system
which had been developed under the Japanese administration.
 
A "normal" output was specified, and the rent fixed on that
 
basis. Thus the tenant would have a fixed rent, and would 
have incentives to produce more than the "normal" harvest. 

To assure that the campaign was carried out in accor
dance with national policy, over 3,000 people were mobilized 
.in the summer of 1949 to carry out a field inspection. Pro
vincial, county, and township offices sent out about 1,000
inspectors, and an additional 2,000 school teachers assisted. 
In addition, the government organized a variety of training 
programs to assure that local government personnel and mem
bers of the committees understood government policy. By

1950, almost 300,000 written leases were signed, affecting

46 percent of the farm families and 42 percent of the paddy

land.
 

b. Land to the Tiller
 

A "Land to the Tiller" program was announced and car
ried out in 1953. Under this program, the government pur
chased landlords' estates in excess of three hectares 
(valued
 
at 2.5 times the total annual main crop), paying 70 percent

in land bonds and 30 percent in stock in publicly-owned in
dustries spread out.over ten years. Tenants were given the
 
opportunity to purchase from the government the land which
 
they had previously rented. The purchase price was the price

the government had paid, and the payments were spread out
 
over ten years. The reasons for the new program were similar
 
to those for the rent reduction program: namely to build up

public support for the Nationalist regime and to reduce the
 
power of independent political forces. The Nationalists
 
realized that their inability to maintain power on the main
land was directly connected to their failure to resolve rural
 
problems; upon their arrival in Taiwan, they were determined
 
not to make the same mistake. The land-to-the-tiller program

had the effect of stabilizing the Nationalist regime by giv
ing more farmers an equity position in the rural sector. At
 
the same time, by spreading payments to landlords over ten
 
years it encouraged the former landlords to support the na
tionalist political system.
 

The political importance of the program was suggested

by the fact that a Nationalist Party committee under the
 
chairmanship of Chiang Kai-shek stated:
 

A land-to-the-tiller program shall be enforced in Taiwan
 
beginning from January, 1953; all Kuomintang members in 
responsible government positions shall regard this as the
 
central task for the year; all activities of the Kuomin



-36

tang shall be effectively coordinated therewith; and all
 
efforts shall be directed to the enforcement of this pro
gram.
 

Because the program was provincial in scope, its details ;ere
 
worked out after extensive discussion by the Taiwan provin
cial assembly and government, the Executive and Legislative
 
Yuan (of the central government), and various other minis
tries, experts, etc. When the law was finally announced in
 
January 1953, it applied to all provinces of China, although
 
the nationalist government appropriately recognized that it
 
could be implemented only in Taiwan province at that time.
 

To administer .the program of land reform in Taiwan
 
.equired effective government at many levels. First there
 
was the problem of records of land ownership. There had to
 
be a way of knowing how much land every family owned. Fortu
nately, the land offices of the county governments (set up by
 
the Japanese colonial administration) already had records of 
who owned each plot of land, and these records could be used 
to construct a new record showing how much land each family 
owned. The Taiwan Land Bank played an important role in 
acting as a financial agency, purchasing the land from the
 
landlords, issuing ].and bonds in kind with interest, and re
selling the land to the former tenants. It also took care of 
transferring government enterprise stocks to the landlords. 
The Taiwan Provincial Food Bureau was the aqency for accept
ing payments in grain made bN farmers for purchasing their 
land. The entire progran was under the supervision of gov
ernment agencies at every level: the Ministry of the Interior 
at the central level, tae Land Bureau of the Civil Affairs 
Department on the provincial level, and county and city gov
ernments. At the local level, the township office was tfe 
basic executive agency. Landlord-Tenant Committees at every 
level gave important assistance.
 

Almost 33,000 people were directly involved in admin
istering the program, including government officials and 
others, as shown in Table 3.2. They all received special 
training in the government's program. This table does not
 
include staff members of the Land Bank or the Provincial Food 
Bureau who also helped administer the program. Of these peo
ple, perhaps the most critical role was played by officials 
of the land offices. Land offices were suoordinate to the 
county government; one county might have three or four land 
offices. Each land office kept records of the land in per
haps three or four townships. Officials of the land offices 
had the critical task of checking the ownership of land, de
termining who owned more land than the exempt amount, which 
plots of land he would sell, and which tenants would purchase
which plots of land. In principle, people who sold land 
would retain those plots nearest to the point of residence. 
If they had many tenants, the poorest tenants would have 
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TABLE 3.2
 

People Directly Involved in Administration
 
of Land-to-the-Tiller Program, 1953,
 

and Amount of Special Training
 

days of
 
number training 

Chiefs of the Land Sections and land 
officers in the various counties and 
city governments 1,322 20 
Field workers employed by village and
township offices 2,400 10 
Members of county, city, village and
township Landlord-Tenant Committees 3,032 2 
Hamlet and section chiefs or officers 6,537 2 
Representatives of tenant farmers, 
owner-farmers, and landlords 19,611 3 

Source: 	 Tang Hui-Sun, Land Reform in Free China (Taipei:

JCRR, 1954), p. 118.
 

priority 	in purchasing the land. The officers of the land
offices did not have final say in the compulsory sales of

land; their recommendations would be reviewed by county government and the Township Landlord-Tenant Committee. 
Undoubtedly the involvement of thousands of people from the villages
in the various committees was also crucial for the program to
 
succeed.
 

When the 	program was 
carried out, it involved the
transfer of about 22 percent of the paddy land (16 percent of
the total cultivated area). 
 About 106,000 families sold land
 
to the government under the compulsory program, and about
194,000 families purchased the land. Altogether, 43 percent
of the agricultural families were involved in the program on
 one side 	or the other. Table 1.6 (in Chapter 1) shows how

the proportion of owner cultivators increased sharply in

1953, and the number of tenants dropped at that time.
 

To what can the success of land redistribution be

attributed in Taiwan? 
Perhaps the most important factor is
that the 	nationalist government of Taiwan was quite strong in
1953. Much of its strength came from its very large army,
mostly of mainlanders. Ostensibly, the army was needed to
 
protect against a communist invasion, but it could not but
have an important dcmestic political role. 
 By this I do not
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mean that the land redistribution program was carried out by

force; but the fact that the government had the ability to
 
use force when it wanted to was very much a part of the land
lords' willingness to accept the program. In Chinese politi
cal culture, there is a strong tendency to accept and carry
 
out the policy of a government if it is powerful. The land
lords simply cLrceived no alternative.
 

Secondly, the plan for redistribution of land was
 
quite reasonable. For tenant farmers, it meant that each
 
year's installment payment would actually be less than the
 
previous rent; and each year the farmer would be establishing
 
an equity position. For the former landlord, although the
 
compulsory sale of land and a fairly low price meant a finan
cial loss, the loss was not so great. Given the fact that
 
land rents had been reduced to 37.5 percent and the power of 
the landlord to use his land freely had been sharpJy re
stricted, the sale of the land did not represent a great

additional sacrifice. Moreover, payment in public enterprise
industries meant that the former landlords would transfer 
assets to the rapidly growing industrial sector. It turned
 
out that many formec landlords moved to cities and invested 
in industry and became far wealthier than they could have if 
they had remained landlords.
 

A third factor in the success of land redistribution
 
was the careful, basically honest administration of the pro
gram and the general political climate. It was vexy impor
tant that accurate land records existed from the previous

Japanese administration. It is also relevant that the offi
cials supervising the program were mainlanders, not native 

1
Taiwanese. This meant that they were not related to the
 
landlords or politically indebted to them. On the contrary,

they may have seen the landlords as a rival,indigenous, inde
pendent political force. Thus,. the administrators of the
 
land redistribution program were able to resist firmly most
 
approaches for special consideration. 2 The nationalist
 

iWhen Taiwan was a Japanese colony, very few Taiwan
ese became directors of land .offices or school principals. 
These jobs were reserved for Japanese administrators. When
 
the nationalist government moved to Taiwan in 1949, it brought

with it many people who had previous administrative experi
ence; these people moved into the land offices, schools, tax 
offices, police stations, etc.
 

2f course the administration of the land reform pro
gram was not perfect. There were many cases in which land
lords were able to escape the law. Sometimes they could
 
convince tenants not to take a written tenancy agreement; 
then they could argue that the tenants were really laborers
 
with no rights to the land. In other cases they divided the 
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government had freedom of action with regard to the landlords on 
Taiwan which it never had when it was still on the mainland. 1 

c. Land Consolidation
 

The final stage in land reform has been land consoli
dation. This program is quite recent; the first experiments
 
were in 1959-60, and now it has been carried out in only

about one-half the paddy land.
 

After land redistribution, many farmers had several
 
small plots of land, separated by some distance. Not all the
 
plots of land had direct access to irrigation water or to 
small roads (wide enough for a bicycle) . The land consolida
tion program is designed to change the location of farm plots, 
so that a farmer will have all his land in one or two plots,
and so that a] l plots will have access to w:ater and transpor
tation. These factors can improve the productivity of the 
land, enable mechanization, and reduce disputes.2 As a prac
tical matter, this has meant that land consolidation has been 
very closely related to chaiging the irrigation and draitiage
canals, and to building new farm roads. Areas which have not 
yet fixed their roads or canals have not yet consolidated the 
farm land. In land consolidation there is (or at least is
 
intended to be) no redistribution of wealth. The land is 
consolidated in a manner so that everyone has as much land 
after consolidation as he had before consolidation (minus a 
certain percentage which is used for new canals and roads)
Since redistribution is not involved, the execution of land 
consolidation should- not involve the same political problems
that were involved in rent reduction or land-to-the-tiller. 

Administration of land consolidation is complex. In 
theory, the farmers themselves initiate land consoliQlation by
requesting it through the farmers' association or township
office. (Of course whether such a request is made is closely 
related to whether the town: hip office or farmers' associa
tion has encouraged the farmers to make such a request.)
This request is passed to the county government, which sends 
investigators to every household involved to confirm that
 

land among several relatives, so that no parcel was over 3 
hectares. Sometimes, landlords could repurchase their land
 
from the former tenants. Despite these exceptions, the land
 
reform in Taiwan was very well administered. Bernard Gallin,

Hsin Hsing, Taiwan: A .Chinese Village in Chanqe (Berkeley:

University of California Press, 1966), p. 95-120.
 

iSee Tai Hung-chao, "The Political Process of*Land 
Reform: A Comparative Study," Civilisations (1968), pp. 61
79; also Chen Cheng, Land Reform in Taiwan (Taipei: China 
Publishing Co., 1961), pp. 47-48.
 

2T. H. Shen, Agricultural Development in Taiwan Since
 

World War II (Ithaca: Comstock, 1971), p. 114.
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they desire land consolidation. Each land owner must "chop"
 
(i.e. sign) a document authorizing consolidation. The county
 
land office makes the actual plan for redrawing the plots.
 

Although in theory the plan starts with requests from 
the fdrmers, in practice land consolidation must be closely
 
coordinated with new road construction and rebuilding of
 
irrigation and drainage canals. To achieve this degree of
 
coordination, the initiativc and approval of land consolida
tion plans generally came from higher levels of government, 
probably county and provincial. Local government has some
 
indirect influcnce, however, because the township office 
plays an important role in determining the sequence in which
 
villages receive conununity development projects which include
 
new roads.
 

Before 1970, when land consolidation was still on a 
semi-experimental level, the central government paid all the 
administrative costs of land consolidation, while the farmers 
involved paid the construction corts. However, since then, 
the central government has tried to finance the projects by 
charginj farmers 5 percent of the land value. Farmers have 
refused to go along with this, so the land consolidation pro
gram seems stalled for a while. In Pu Yen three-quarters of 
the land has been redrawn, but this was unusually high. In 
Erh Lin about 10 percent of the land was redrawn in 1972; 
local officials expected the redrawing to be completed by 
1977. On a provincial basis, 260,000 hectares, representing 
28 percent of the total cultivated area (and 52 percent of 
paddy land) was consolidated by 1973.1 

Thus at every stage of land reform, local government
 
has played an important administrative role. In rent reduc
tion, land-to-the-tiller, and land consolidation programs,
 
the township office has been quite important. It has not,
 
however, been the only, or even prime, administrative agency.

The county government, working through the land offices, has 
been extremely important too. It should also be pointed out 
that in all stages of land reform, the general policy has 
been developed at the national level. Local government has 
had virtually no autonomy Ln policy questions. 

3. Communi ty Development 

One of the important programs affecting rural Taiwan 
is the Cojmnunity Development Program .(she-ch'U chien-she) .2 

In one region land consolidtion was carried out in a
 

very arbitrary, irrational manner; farmers saw no advantage and 
resented the very high costs of consolidation. Sung-hsing Wang 
and Raymond Apthorpe, Rice Farmincg in Taiwan (Taipei: Academia 
Sinica, 1974), p. 56-59. 

There is a problem with trahslation here. The
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The program includes paving rural roads and building drainage
 
ditches along roads, so that rural transportation is Easter
 
and less disturbed by the mud which follows rain stoins. A
 
small building is constructed as a neighborhood activities
 
center. It is often used for meeting and for nursery schools.
 
Rural construction also rebuilds water wells and toilet
 
facilities, thereby improving public sanitation. Finally, 
the local construction program builds walls around houses for 
privacy and tidiness. This seems important in the Chinese 
culture; a house is not a home until it has a wall. 

Community development as a national program commenced
 
in 1968. The original. goal was to carry out the program in 
all villages in eight years, but funds were not available to 
proceed at this rate, so the 'rogram was st-retched out to 10 
years. In theory, roughly 10 percent of the villages in a
 
township should have community development each year. This 
means about two villages each year in a township. During the 
first few years of the plan, only one or two villages were 
done each year, so for the latter part of the program, three
 
or four villages must be done each year in each township. 

Financing for community development comes from sev
eral sources. The provincial government grants NT 180,000 to
 
each development district (generally a village). The
 
county government supplies NT 75,000. The township is re
quired by law to give at least NT 75,000, but may give more
 
if it feels more is needed and appropriate. Finally, the
 
people in the village are required to raise at least
 
NT 250,000. To raise this money within the village, a Vil
lage Community Development Board of Directors is established.
 
This committee also helps decide how to spend the money, as
 
will be described later.
 

Because only a few villages have community develop
ment each year, the question of sequence arises. How is it
 
decided which villages have development in which year? Gen
erally the most important factoc is the ability of villages
 
to raise their respective shares of the financing. The vil
lage which raises its share of the money earliest will have
 
community development first. This, in turn, i: often related
 
to the political cnaracter of a village. If the village is
 
divided into several cliques and is marked by internal dis
trust and hostility, it will have difficulty raising the 
money. If, however, there is unity within the village and if 
the wealthy are willing.to participate, then raising the 
money will be much easier. 

Nationalists refer to the program as Community Development,

although its focus is on physical construction rather than
 
community social development.
 

http:willing.to
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In specifying the precise content of the community
 
development plans, there is a bit of confusion. Local offi
cials of the Civil Affairs Department meet with the village's

community development board of directors to work out a plan.

The local officials whom I met felt that there were very

rigid specifications for community development from the pro
vincial government. They reported that community development
 
projects in each village should include at least 27 improved
 
water wells, at least 33 improved latrines, at least 2,695
 
meters of drainage ditches, at least 2,000 square meters of
 
paved roads, and at least one activity center. Provincial
 
authorities, however, told me that these figures were simply

"examples," not "rules," 
and felt that local officials who
 
interpreted such examples in a rigid fashion were incorrect.
 
In the first years of the program most of the money given by

the provincial government (NT 125,000 out of NT 180,000 to
 
each village) came from a United Nations agency which itself
 
had fairly rigid guidelines. After the UN ceased to consider
 
the Nationalist government as the government of China (in
 
October 1971), these UN programs stopped in Taiwan. Thus it
 
is likely that the guidelines for community development were
 
quite rigid before 1971, and considerably relaxed thereafter
 
(although local officials may not have realized that there
 
had been such a relaxation).
 

There are other types of projects which may be in
cluded in a community development project entirely at the
 
discretion of the village community development board of
 
directors. These include certain investments in prod. -tion
 
and education, as well as construction for family sanitation,
 
including walls around the houses, walls around latrines,

shelters over washing rooms, and drainage ditches around 
houses. in one village for which I have detailed data, these 
discretionary projects accountcd for only 17 percent of the 
total budget for the project. The great bulk of the project,

83 percent, followed almost precisely what were considered to 
be provincial rules.
 

The village community development board of directors, 
in consultation with the township office's Civil Affairs 
Department, makes the specific plan with regard to the pre
cise location of wels, latrine,, paved roads, drainage
ditches, etc. (for some of these plans, the Township Public 
Health Station is involved, esprocially with regard to place
ment and con',truction of well.,; and latrines) . -The vi llage
community dovelopmient board of directors a]so has the power 
to decide how the construction wil be done. It has two 
options. It can do the con.struction work itself. "'his means 
that the villager; will do some work themselves, and that the 
board of di-rec Lors will directly hire contractors to do the 
remaining work. Alternatively, the village community develop
ment board of director.,; can ask the Township I)epartment of 
Civil Affairs to hire construction companies to do the work. 
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In either case, law specifies that the hiring of construction
 
companies be done by secret, competitive bidding, with the
 
contract given to the lowest bidder. (Of course this system
 
is not perfect as construction companies sometimes bribe
 
government officials to reveal existing bids.)
 

It should be noted that after the community develop
ment project has been completed, the village community devel
opment board of directors has no continuing legal or finan
cial powers. It cannot raise money through any form of taxes
 
for continued maintenance of projects or for hiring personnel
 
--a person to look after the activity center, for example.

Thus it is not infrequent that children are playing unsuper
vised next to a locked activity center.
 

In community development projects, the local govern
ment plays a very important role in organizing the village
 
committees, in developing the specific plans, and in assuring
 
that they are carried out. However, at every point the local
 
government is following provincial policy. It las very
 
little room for flexibility with regard to the content of the
 
construction plans. If a village feels it needs street
 
lighting, public baths with hot water, a communal refrigera
tor, swimming pools, running tap water, or anything else 
which is not included by the provincial guidelines, it has 
little chance of getting it. The main decision made accord
ing to local political factors is the sequence in which vil
lages will have their community development projects.
 

To assure that provincial policies are being carried
 
out, the whole community development program is carefully
 
monitored by the Provincial Department of Social Welfare and
 
by the county Civil Affairs Department.
 

4. Plant Protection Work
 

One of the activities of the township offices' Con
struction Department which directly assists agricultural pro
duction is the spraying of rice seedlings to prevent disease. 
All seedling beds throughout the township are sprayed jointly. 
This program is supervised carefully by the Provincial Grain 
Bureau, which sends inspectors to assure that the spraying is 
being carried out properly. The spraying is done by person
nel attached to the township Construction Department, who 
coordinate this work with the village leader and the local
 
farmers' association.
 

A similar program is the rat control program. Per
sonnel of the township Construction Department put out poison
 
traps to kill rats. This program is carefully supervised by
 
the provincial government. One such campaign was conducted
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in 1957-58.1 Another campaign was conducted during 1971-73.
 
For the later campaign, the budget for Pu Yen Township is
 
shown in Table 3.3.
 

TABLE 3.3
 

Funding for Rat Control Program, Pu Yen Township
 

1972 1973 
source of funds (NT) (NT) 

province and county 20,000 8,000 
township office 17,000 --
farmers' association 5,000 1,000 
masses 20,000 20,000 

TOTAL 62,000 29,000 

Source: Pu Yen Township Office
 

In both the seedling protection program and the rat control
 
program, the township government plays an important adminis
trative role. It makes sure that programs are carried out.
 
It does not, however, independently create these programs 
according to its own evaluation of local needs. These are
 
national programs, carried out locally.
 

Perhaps these types of disease control and pest con
trol programs are not dramatic, but they are important. In
 
Punjab, an area noted for its tremendous success in agricul
tural development (roughly comparable to the success in Tai
wan), some agricultural economi'sts consider lack of these 
types of disease and pest control programs to be the most 
important constraint on agriculture at its present stage of 
development there. 2 

5. Other Activities Related to Agriculture
 

The township office (through the Construction Depart
ment) makes periodic surveys of the agricultural situation in 
the township. It gathers statistics on agricultural popula
tion, production, acreage, and yield of different crops. 
This material is, of course, gathered at the request of the 
provincial government, and used by the national government to 

Shen, op.cit., p. 148.
 

2S. S. Johl, Punjab Agricultural University; private 

communication.



-45

make provincial agricultural policies. The data might pro
vide ammunition to local officials when making requests of

higher levels of government, but otherwise the data-gathering

activities seemed not related to 
a local political process.
 

Township offices occasionally help agriculture by

establishing a fruit and vegetable market, so that farmers 
can 	get better prices for their produce.
 

Local government provid s one other hicjhly important

but subtle contribution to agriculture. It: 
 is, 	 <,imply out,one 	of many channels through which the desires of rural peo
ple 	are communicated to the higher levels of qovernvmrt.
Village meetings (ts'un--n ta-hui) periodicaly provide ex
cellent forums for 	vVaigrs tog-v,, township officials their 
complaints and suggest Lions concerning policies and personnel.
Higher levels are under no formal legal obligation to accept
the 	suggestions, in cases wantbut many they policy to be 
popular, and thus often do accept them. 

B. 	 Administrative and Financial Control
 
Over Local Government
 

In the analysis above, it is clear that local govern
ment generally carries out national policy 	 Aeffectively.

variety of factor; explain the coMpl)LarLce Of local government

to national policins. One of the t,:iu( rlyLng factor-; i; the

political culture of the local ofi icials. 
 According to the
 
values of Chinese 
 political culture, a strong government is 
obeyed. Local officials consider it their job, tLhelt obliga
tion to carry out national policies, espectally when the cen
tral government ts militarily strong. But there are more 
explicit factors.
 

1. 	Budget Control
 

A basic reason for local government following central 
policy is 
the budgetary system. Local governrmnt ha,; vir
tually no financial independence which would (jive it indepen
dent political strength. The financial ba:se for local govern
ment is very strictly controlled by the central govriwmernt.
In Taiwan, the tax law specifies ea-:,cClty jercentowhat ju of 
different types tax.e3 to toof are (jo whicnievel(,', of govern
ment. This division is summarized in Table 3.4. (The and 
tax is most important for local government.) 

In addition to its share nf these taxes, a township 
may have a little additional income from fees and rental of 
property. These sources of 
income are 
almost never 'nufficient
 
to cover expenses, so they are supplemented by a grant from
 
the provincial and county government. The income of Pu Yen
 



Type of Tax 

Income Tax 

Inheritance Tax 

Sales Tax 


Merchandise Tax 

Land Tax 


Capital Gains Tax

(land) 

Business Tax 


License Tax
 
(Motor vehicle) 

House Tax 


Slauchter Tax 


Restaurant Tax 


Recreation Tax 


Contract Tax
 
Education Tax 


Import-Export Tax 

TABLE 3.4
 

Distribution of Taxes in Taiwan 
(1969)
 

percent of.tax going to each purpose:
 

To Province To County
 
Central Province For Allocation County For Allocation 
 To
Government Fund To Counties Fund To Township Township
 

80 10 
 5 5
 
20 20 
 60
 
50 10 
 25 15
 

100
 

20 20 
 30 
 30
 

20 20 
 60
 
50 20 30
 

i0 3D 60
 

50 10 40
 
10 70 10 
 10
 

30 70
 

30 70
 

100
 

100
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Township government in 1972 is shown in Table 3.5. The total
 
income, NT 5.3 million, is really quite small, representing
 
the equivalent of only about US$ 4.60 per capita.
 

TABLE 3.5
 

Pu Yen Township Government's Income, 1972
 

Income
 
Source (NT 1,000) percent
 

1. Township share of taxes 3,609 67%
 
house tax 292 5%
 
contract tax 1,077 20
 
slaughter tax 101 2
 
food, recreation 3 
inheritance tax 44 1
 
land tax 2,093 39
 

2. 	Fines for late paymethts 6 

3. 	Administrative fees 102 2
 

4. 	Rental income from property 4 

5. 	Miscellaneous 7 

6. 	Carryover from previous years 668 12
 

7. Assistance 	from higher levels of
 
government 964 18
 

TOTAL 	 5,360 99
 

Source: Pu Yen Township General Budget, 1974
 

The township or county government is not permitted to
 
pass a special tax or raise the tax to increase tax income
 
for any special project. The township can encourage volun
tary contributions from people (as for example in community
 
development project.3 described above) , but cannot use state 
power to collect any money other than that specified in the 
tax law. The tax income for local government is thus specif
ic and inflexible, iiLfluenced only slightly by changes in 
land valuation or increases in certain business deals. 

Expenses borne by the township office almost always 
exceed the income from taxes and local fees. Table 3.6 shows 
Pu Yen Township's 1973 budget for expenditures. Township 
offi.cials felt that the expenses were almost all unavoidable, 
and required by provincial law. The great bulk of the ex
penses were spent on salaries of officials. Provincial
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TABLE 3.6
 

Expenses for Pu Yen Township Office, 1972
 

Expenses
 
(NT 1,000) percentage
 

1. Political Meetings
 
(Township Representative Assembly) 208 4%
 

2. Administrative Expenses of
 
Township Office 2,546 49
 

general administration 2,195
 
village affairs 304
 
accounting 28
 
personnel affairs 15
 
personnel examinations 5
 

3. Civil Affairs Expenses 163 3
 
village local government
 
expenses 69
 

military recruitment 41
 
land administration 17
 
protection 35
 

4. Finance Expenses 66 17
 

5. Education, Science, and Culture 531 10
 
expenses of Township office
 

for administration and
 
moral education 25.
 

repair of primary schools 506
 

6. Economy and Construction 234 5
 
agricultural extension 46
 
livestock extension 16
 
forestry products extension 35
 
management of industry 

and commerce 3
 
public construction 94
 
street lights 40
 

7. Transportation Expenses 101 
 2
 
road and bridge construction 100
 
transportation equipment 1
 

8. Health Expenses 345 
 7
 
expenses of the health 

station 300
 
expenses of the health
 

group. 45
 
0 
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(Table 3.6 continued) Expenses
 
(NT 1,000) percentage
 

9. Social Welfare 
 100 2%
 
relief for poverty-stricken 40
 
social movements 60
 

10. Debt Expenses 42 1
 
repayment'of debts, and
 

interest
 

11. Retirement and Pension Expenses 137 2
 

12. Expenses of Administering Tax 153 3
 

13. Bonuses for Officials
 
(education for children, etc.) 221 
 4
 

14. Surplus 353 7
 

TOTAL 
 5,178
 

guidelines established the number of officials, their sala
ries, bonuses, and pensions. The size of the township health
 
station, as well as the salaries of its personnel, were fixed
 
by provincial policy. (In the 1974 budgets, wages and bene
fits to personnel totaled NT 4.0 million, out of a total
 
budget of NT 5.22 million representing 78 percent of the
 
budget.) The expenses for political meetings were also set
 
by provincial law. The only expenses on the budget that 
seemed to have been set at the discretion of local officials 
were the substantial expenditure for school repairs. The
small expenses for relief of poor were at the discretion ot 
local officials also. Thus the mandatory expenditures of the
 
township in 1972 were probably somewhat over NT 4 million,
 
while the township's share of the taxes and its fees brought
 
in only NT 3.71 million.
 

For a township to be financially solvent, then, it
 
receives assistance from higher levels of government. The
 
amount of some of this assistance is regulated by law, namely

the grants for community development. (This will be
 
NT 180,000 from the province and NT 75,000 from the county

for each community development district.) Aside from this,

however, there appears to be substantial discretion in the
 
county government with regard to how much assistance to give

to a township. This fact gives the higher levels of govern
ment (primarily the county) tremendous leverage in examining

in detail a township's plans for expenditures. The county

government can examine all salaries, all programs, all activ
ities in the process of negotiating how much assistance to
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give the township. It is clear that this close supervision
 
over budget is one of the reasons that township governments
 
adopt national policy.
 

One peculiar fact seems to limit the power of the
 
township office in negotiating for assistance from higher
 
levels of government. The local budgets (such as the mate
rial presented above) are state secrets, ostensibly because
 
they include some material which may be useful to the commu
nists. Only higher level government officials know exactly
 
bow much assistance is given to each township, and the basis
 
for these decisions. This makes it virtually impossible for
 
localities to join forces and apply political pressure to get
 
larger amounts of assistance.
 

2. Supervision by Higher Levels
 

Another reason that township governments follow na
tional policy is the close supervision of higher levels of
 
government, primarily the county government. The county gov
ernment is well staffed and carries out frequent inspection
 
of all aspects of local government work. In Chang Hua County
 
(population roughly 1.07 million), where Pu Yen is one of 25 
townships, the county offices have a total headquarters staff 
of 330 people (excluding field offices). In practice, the 
township office is visited by some staff member of some coun
ty department probably every week or two. The county govern
ment even sends personnel to the village level, to inspect

the work of the village clerks (attached to the tov'nship
 
Civil Affairs Department). In a year, perhaps 200 of the 580
 
villages are visited.
 

County government also has the power to investigate
 
specific complaints against any personnel of a township of
fice, whether the complaints come from the township mayor or
 
from-the public. After such investigation the county govern
ment has the power to recommend (to the provincial government

for final decision) the dismissal of local personnel who fail 
to carry out government policy, or who act illegally. In
 
practice this power does not have to be used very often.
 

For cafes of suspected corruption, the central gov
ernment can send police investigators from the central gov
ernment for special investigations. Special military police
 
and the regular Orosecutors for the courts can. also make
 
investigations intLo suspected corruption.
 

3. Local Governance Performed by County 

The county government directly .administers several 
functions at the local level, further limiting the township 
office's potentLal avenues of political expression or influ
ence. One of the more important is police functions. In 



theory, the township executive "supervises" the police; butthis supervision seems minimal in most cases. The local 
political forces, including the township executive, usually

have very little ability to influence the work of the police

station and can obstruct investigations or "'fix" a case only

with regard to minor matters. Administratively, the police
 
are listed as part of the county government, and policemen
are paid from the county oiudgot. Most likely, however (and 
 Idid not specifi cally investigate this very sensl tive topic)

the police system is controlled directly from Taipei.1
 

Likewise, the offices for land registration Lnd taxcollection are run directly by the county and are pretty much
beyond 
 the purview of local political leaders. A politician
cannot have his friend's land records changed, so that he can
 
get a reduction on ta::es. Nor 
 can he "fix" an income tax 
case. (The farmer act1nally pays most of his taxes to the
Farmers' Association, which forwiard the taxes to the county
tax collection office.) In ac'dition, tLhe primary and 
 middle
schools are administcLred by i-he county. Teachers are paid

from the county budget. The curriculum, established by the
Central mini-;try of Education in a 382-page book, is enforcedby the county. Local political forces have no control over

the hiring of teachers, the planning of curricula, or the
 
treatment of students but sometimes their suggestions carry
weight. Tabli 3.7 sunmarizes the major field offices of the
Chanq hIua County government. 

TABLE 3.7 

Field Offices of Chang Hua County Government, 1973
 

number total numberfunction of offices of personnel 

Education 
 5,962

primary schools 
 159
 
middle schools 
 34
 

Land Registration Office 
 7 94 
Tax Collection 
 1 main 307 

2 branches 
Police 
 8 branches 1,121
 

TOTAL 
 7,484
 

Source: Chang Ilua County Government Office.
 

Two anthrupologists writing on rural Taiwan consider that police "have 
now become part and parcel of everyday life." They reporL the MiniLter of
Interior as calling the policeman the most iiportant resource person of all
for comi-tunity developnent. Sun,-hsing .ang and kayi.oond ApLhorpe, Vice ]'arning in laiwaxn, Three Village ttijje-; (Taipei: Acatdeinia Sinica), pp. 10-1]. 
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From the point of view of the township, of course,
 
these services of the county government are not free. They
 
come out of taxes which are paid to the county, province, and
 
central government. In Table 3.8, an attempt is made to
 
estimate the payments made by people of Pu Yen Township to
 
higher levels of government, and to compare these with some
 
of the direct services from higher levels of government. The
 
estimates are very crude, particularly with regard to the im
portance of profits of the Tobacco and Wine Monopoly, which
 
appear to exceed all tax receipts from the township. Also,
 
dertain taxes such as customs duties are excluded, on the
 
assumption that they are not important in an inland, rural
 
township such as Pu Yen. The figures show that direct ser
vices to the township are far less than what the people of 
Pu Yen pay to higher levels of government. The difference 
amounts to NT 6.6 million, about NT 220 per capita. This 
does not, of course, represent extraction or exploitation of
 
the people of Pu Yen, but rather the extent uf indirect bene
fits from higher levels of government, including most impor
tantly national defense, administrative expenses of various 
levels of government, investments in highways, bridges, uni
versities, etc. 

4. Supervision of Nationalist Party 

The Nationalist Party (Kuomintang--KMT) has a certain
 
supervisory function which further explains why local govern
ment adheres to central policy. ThL Nationalist Party has a 
distinct presence at the township level, where it has offices 
in a building (Chjungj ,han T'ang--Sun Yat-sen Hall) and oper
ates a Mass Servlce Station (min-chung fu-wu chan) with a 
full-time paid staff of about four people.i
 

In addition to organizing recreation and public ser
vice .activi.ties for youth, assisting people in dealings with 
government, locating 3obs for unemployed and helping to medi
ate family, business, and employee disputes, the Nationalist 
Party has a subtle influence in local government work. One 
of the ways the local Nationalist Party group influences 
local politics is simply by providing an additional linkage 
between Lhe local poliLical situationi and higher levels. The 

,staff of the 'as. Service Station can tell county officials 
how local officials are performing, and they can also remind 
local officials of Party and government policies. While the 
local Party group does not have frequent meetings and does 
not enforce rigid ParLy discipline, it does have a certain 
influence and legitimacy on Party members, and typically all 
or most of the employees of the township office are Party 
members. 

iSince they are paid by the higher levels of the Na
tionalist Party, they are not included in any of the discus
sion on government personnel or budgets on the previous pages. 
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TABLE 3.8 

Pu Yen Township's Direct Exchange with Higher Levels, 
dstimated, for 1973 

Payments of people in Pu Yen to IHigher Levels NT 1,000
 

Taxes
 
Higher Level's share of house, contract,
 

slaughter, banquet, recreation,
 
inheritance, and land tax 
 6,944
 

Business tax 


Income tax (estimates) 1,500
 
Tobacco and Wine State monopoly profit1 12,800
 

TOTAL 
 21,708
 

Direct Receipts and Service from Higher Levels
 

Direct Revenue aid 1,757
 

Primary School expenses (county) 7,433
 

Middle School (county) 3,900 
Police (estimated on per capita basis for county) 1,500
 
KMT Mass Service Station (estimate) 300
 

Agricultural research services from farm
 
improvement station (estimate) 200
 

TOTAL 
 15,090
 

Difference
 

Payments exceed receipts .by 6,618
 

Notes:
 
1This is computed on the basis that Pu Yen has 0.2
 

percent of the total population of Taiwan, and the total
 
profit of the monopoly in 1971 was NT 6,438 million. It is
 
possible that people in Pu Yen smoke and drink less than the
 
national average, and that therefore such a computation would 
overstate their contribution to the profits. However, de
spite the rather low incomes in Pu Yen, people seemed to 
drink and smoke quite a lot. 

464 
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The Nationalist Party also influences local politics
 
through participation in the nomination process. In general,
 
local officials emerge from competition between political

cliques within the township, as will be described below. The
 
Nationalist Party follows attentively the local factional
 
politics, assists the factions in their negotiations, legiti
mates the final agreement between the factions, and often 
makes the agreed candidate its own nominee. If the National
ist Party Feels that the Jinal agreement contradicts its own 
image of a desirable outcome, it may run its own candidate.
 
.In such a case the Nationalist party candidate may or may not
 
win, but his presence will make the campaign more expensive
for the other participants. Thus there is a certain incen
tive for the local factions to agree on candidates acceptable
 
to the Party. Thus, while the Nationalist Party is not tre
mendously powerful in the selection of candidates, it does
 
play a significant role.
 

C. Local Elections and Policies
 

If the activities of local government are so closely
 
supervised by the national government, if the local officials
 
have very little discretion, does it matter who occupies the
 
offices? Many people in rural Taiwan think it does, and
 
elections are sometimes very competitive. However, the elec
toral process rarely gives the voters a chance to express a
 
political opinion concerning the general nature of rural
 
development in their township.
 

1. The Stakes 

While broad patterns of rural development are fixed 
by national policy, there are certain types of questions for 
which the local political system is given autonomy to decide. 
For *many people in a township, one of the most important 
values allocated through the local political system is status.
 
The towns;hip executive is one of the spokesmen for a town
ship. lie has the status of leadership. There are many rea
sons why some men seek such status. They may come from a 
family which has for generations had high status in a town
ship and may wish to maintain the family position by holding
the most prestigious office in the township. Or they may
have become quite wealthy in busjneiss and now desire the 
honors of local leadership, which seem analogous to those 
accruing from making a major financial contribution to a 
church or hospital in the United States. For others, the 
office of town,;hip executive is a first step in a career in 
politic,;, and can etablish a reputation as a capable admin
istrator and a network of personal coniacts. Some leaders 
undoubtedly seek office because they want their localities to 
be administered fairly and hone.,tly, or because they want to 
help the people. The local political process, with its elec
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tions and negotiations which will be described below, determines who gets this status, 
or this chance to advance a
 
career.
 

Second, the local political process can influencecertain issues of local development. Most Jmportant soems tobe the sequence in which villages have their communi ty develop
ment projects. The size of the township financial aid toeach of the township's community development projects 
Ls also
somewhat flexible (as long as it is over NT 75,000). The
imporLance of these decisions should henot underestimated.In addition to influencing the standard of lving and sanitation, conimunity development projects provide paved roadswhich can have a significant effect on the economic dcvelopment in villages, as they influence accessibil.ity to markets.
In addition, the local political forces 
 can make judgmentsabout the importance of education and can make contributions
to school construction beyond those made by 
the county gov
ernment.
 

Third, the power of local government can influence
the personal finances of several dozen individuals. The
first category includes those appointed to the staff of the
township office. 
Staff of the township office are quite well
paid. In Pu Yen for 1974, the total average payment to staff
for the township office (including wages and all benefits)
came to about NT 5,000 per month. This is not a very high
salary in Taiwan but it is substanti,:lly higher than wagesfor farm labor (perhaps NT 3,000 per month) ; moreover thework is rather pleasant, not strenuous and not done outdoors
in the sun and rain. H1ow a person gets a job in the township
office varies from place to place, but civil service regulations restrict the discretoion of Lhe township executive.Examinations are used to assure that applicants have a certain knowledge of law and techniques. However, the township
has some discretion to select from the pool of people who
have passed an exam, and it is inevitable the political factors enter into this selection process. a is
Once personthe staff of a township office, he can be 
on 

dismissed only for
cause, and with the consent of county and provIncial government. This toseems mean, as a practical matter, that thepersonnel in most township offices quiteis stable. In Pu
Yen, when a new township executive was elected, he cliinged
only one staff person 
 in the township office: the secr(tary. 

A second way that leaders of the township office canhelp their friends is by helping them make contacts withhigher levels of government for bus ness, deals. For exam1ple,the central government is oncouragLng the development QI lightindustry for export, and doestherefore exten!,ive market research and design of new products--ten-speed bicycles,
instance. 
 It then hopes 
for
 

to interest local businessmen in
producing the new product. 
 Local politicians may provide a
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.crucial link in getting the local busihessman and the central
 
government together in such a situation, which may turn out
 
to be highly profitable for the businessman.
 

Some of the ways that a township official can help
 
friends skirt on the border of illegality. In theory con
tracts for construction projects are arranged through a pro
cess of secret bidding. Occasnonaily, however, a government

official may (illegally) advise a favored construction com-
Vany about t>ie prices of the bids already received, so that 
the company can more easily prepare the low (but not too low)

bid. 

Local officials can also sometimes help their friends
 
involved in court cases. For example, it is sometimes possi
ble for provincial representatives to put some pressure on 
judges examinLng cases of corruption. I would suspect that 
such intervention is rare and usually not helpful; but it is 
not unknown. The local politician could provide an important 
link in reaching the provincial representative, especially if 
the latter wants to strengthen his political base in the 
locality.
 

Local officials can also sometimes assist farmers in
 
convincing the tax office that their locality was struck by a 
natural disaster, and therefore is entitled to a temporary 
reduction in ta.:es.
 

2. Patterns of Political Camroaigninq 

These stakes arO higch enough to spark substantial 
interest and coripotition within a township for political 
office. The manner in which this competition is handled and 
decided vare.e from town to town. [n some townships, there 
may be a single group of social leaders which can simply sit 
down and mako decisions. More ofven, there are two or more 
groups within a township competing with each other for political power. ]hese grou)', faction, clique-, may be 
named after t he 1r 1] a(d r' o may have com}letely arbitrary 
name.; such l. the ed f,ict-ion and the White faction. The 

,style of conf Lct between thefce qroup). varies from town to 
town. TliI(,re may he ciofe cooperation and negotiataon to di
vide up the ,(nefits of office; at the other extreme, there 
may be actual violence butween the faction;. An intermediate 
level of conflict is symbolized by frequent electoral con
tests. 

When these factions compete in electoral elections, 
votes are collected primarily tlrough mobilization of the 
whole network of personal relations that every Chinese person 
hns.. Siblings, uncles, cousins, wives' relatives are all 
asked by a candidate or his supporters to vote properly. 
Childhood friends and school classmates are canvassed, as are 
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members of labor exchange groups and anyone else who might
 
owe a favor.1
 

While these personal relations may be the crux of
 
electoral campaigning in rural Taiwan, they are rarely suffi
cient to guarantee election. Given the limitations on the 
township government, there really is little way for the out
come of the elections to materially affect the lives of most 
people, and thus most voters generally have very little 
direct personal interest in the success of one candidate or 

.the other. To spark interest, the get the voter to vote, a 
cash payment is generally required--at least NT 5 or NT 10. 
With thi.- sweetener, high voter partici-pation rates--over 80 
percent-- are achieved. In addition to these e.,pen:,s, a can
didate is expected to invite out to expensive dirieurs the 
local social leaders. Of course there is a point of dimin
ishing returns in spending money for elect. ons. Sometimes 
the voters may have a clear perception about the honesty and 
integrity of a particular candidate, and will vote for him 
regardless of the cash offering. Indeed, a candj.date must be 
careful not Lo overspend, lest he be considered too corrupt.
Despite these natural limitations, election expenses are not 
small. Election to township representative can cost each 
candidate up to NT 50,000. A campaign for t iwnship executive 
can cost NT 50,000 to NT 700,000, and up to NT 1,000,000.
One candidate for Provincial Assemly spent about lIT 1,700,000 
in his campaign. 

These high expenses provide a strong incentive for 
potential opponents to sit down and try to negotiate. If ne
gotiations are successful, if an agreement can be made about 
the relative strength of the two groups, if a decision can be 
made about who should have which job, then the groups can put 
great pressure on potential candidates to withdraw so that 
the elections will be uncontested, and money need not be 
spent on a campaign.
 

Generally speaking the groups are quite successful in 
arranging a distribution of offices without elections. For 
example in Chang Ilua County, where there weie township execu
tive elections in 1973, only 10 ot 26 townships had contests.
 
In the remaining 16 townships, there was onLy one candidate. 
In Erh Lin Township where competition between two groups is 
intense and sometimes breaks out in violence, the last two 
township executive elections have nevertheless seen only one 

1Bernard Gallin, op. cit., p. 179. Kinship relation
ships appear to be of less and lesb importance now, and fac
tional relationships seem more important. Bernard Gallin, 
"Political Factionalism and Its Impact on Chinese Village 
School Organization in Taiwan," in Marc Swartz, Local Level 
Politics (Chicago: Aldine, 1968) , p. 383-99. 
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candidate. At the township representative level, a similar
 
situation prevails. In Erh Lin, there are 5 districts which
 
elect township representatives; but only one or two of these
 
districts would normally have a contest, the function of
 
which wbuld be to give the groups some empirical evidence by

which to judge their power and reach negotiated settlements
 
with regard to other offices.
 

In these negotiating sessions, one of the important

elements is promise of support for political offices. For
 
example in Pu Yen, the Shih faction supported Mr. Lin's bid 
for township executive; Mr. Lin in exchange supported Mr. 
Shih's bid for county representative and Mrs. Shih's bid to
 
become general manager of the farmers' association. Mr. 
Chen, who had threatened a third candidacy for the township
executive, withdrew from the race and was appointed secretary
of the township office. Through these adroit maneuvers, Mr.
Lin ran unopposed fur township executive, substantial harmony 
was achieved between the factions, and campaig'i expenses were 
minimized. In these negotiations, the local branch of the 
Nationalist Party, in conjunction with local notables (wealthy

industrialists, teachers, former leader's) , plays importantan 
role, especially with regard to the township executive.
 

It should be pointed out that all these negotiations

take place in the context of a culture that seeks to minimize 
public expressions of conflict. Some analysts might consider
the process of negotiations within village leadership to be a 
consequence of cultural factors. 
 While the role of culture
 
should not be ignored, the economic costs of competitive elec
tions are very important too. 

Taz...'s election laws also ensure that elections do
 
not stray from this narrow path of allocating status within 
the township. 1 It is illegal for a candidate to oppose na
tional policies, (kuo-ts'e) in any campaign activity such as 
speech or handill. The-incumbents may be attacked on the 
basis of their idministration of national policies; but the 
policy per se cainot bo cnallenged. What constitutes aD un
challengabie "national policy"? The most important is the 
broad vision that the Nationalist government is the govern
ment of all of China; that the present period is a brief 
interlude in thtc. battle against the communist bandits; that 
the wainland will be recovered in thc not-too-distant future;
that in th]e interim It i s appropriate for Taiwan to be ruled 
primarily by mainlanders instead of Taiwanese; that under no 
circumstance can Taiwan be considered an independent country; 

iLong Yu-hsien, "Taiwan Local Elections: An Intro
duction," Chinese Journal of Administration 10 (January 1968), 
p. 37-41; and "The Administration of Local Election in Tai
pei," ibid. , 12 (January 1969) , p. 20-27. 
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and that durihg the brief period of struggle to recover themainland the nationalist government must remain in a state of"temporary emergency" (which nowhas lasted over two decades),during which time the civil rights of the constitution aresuspended and the government rules by martial law. Any can-.didate who hints disagreement with this perspective is subject to arrest and imprisonment. 
It is not unknown for politicians to be arrested while making speeches to audiences of
tens of thousands; police have ways of breaking up such ral
lies swiftly.1
 

Likewise, the policy of class harmony in rural areas
cannot be challenged in an election. 
Any candidate who uses
 a militant vocabular , in campaigning can be charged with
being a communist. 
 The concepts of economic class 
(chieh-chi),
contradiction (mao-tun), and liberation (chich-fang) a-e
banned from poll-t-cal vocabulary. 
Any candidate campaignJng
on the basis that the poor peasants should seize power from
the mainlanders who rule Taiwan would be jailed as 
a commu
nist sympathizer.
 

Leaving aside restrictions cn the contept of an election campaign, election laws strictly regulate the format of
the campaign and assure 
that it cannot become transformed into an independent political movement. 
Campaigning is restricted to the period of ten days before the election. Thenumber of campaign organizers is strictly regulated according
to the size of the constituency. Speeches are generaly 
madeat officially conducted election meetings, at which a candidate has only 15 minutes to explain his views. The government prints and distributes to all hou3eholds an election

bulletin, which allows 
the candidate 500 characters to explain his program. Given these restrictions it would seem
impossible for candidates to use elections 
to mobilize certain poor classes for major change in class relations in the
 
countryside.
 

1I do not wish to imply that these policies are
mutable. Actually I think there is 
im

a great possibility that
there will be dramatic change in the basic principles underlying political legitimacy in Taiwan, probably in the direction of Taiwan independence, unless, of course, some 
accoammodation is worked out with the mainland. However, whatever
changes develop wili 
come about by order of Pre,nier Chiang
Ching-kuo, after what he considers appropriate consultation
with various political forces, or by coup. The electoral
 process will not be involved in pressuring for change.
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D. Conclusion about Local Government
 

Local government clearly is a crucial link between
 
the rural villages of Taiwan and the national government. It
 
is the major (although not only) agent for administration of 
some of the government policies in rural areas. It played 
major roles in land reform and crop protection work. Tt also 
supplies data to the national government which are invaluable 
in making policies. In all its activities, local government 
is closely supervised by higher levels of government. It can 
make autonomous decisions on only a very few questions, prin
cipally the distribution of status within a township. It can 
also affect the fortunes of a couple of dozen families to 
some extent, and influence the distribution of roads, schools 
and community development programs. Distribution of status 
is a question of substantial interest in a village, and when 
it is concretized in the form of an election (and sweetened 
by cash payment) there is a great deal of popular participa
tion. Popular participation cannot, however, extend to ques
tions such au pattern of development, class relations, eco
nomic differeiices, political symbols, or the like. If
 
individuals are unhappy about life in their village, they are
 
free to leave it. But the political process does not offer
 
a way of changing it.
 



Chapter 4
 

FARMERS' ASSOCIATIONS
 

A township farmers' association is 
like a profitmaking corporation owned by most of the farmers in the township. 
 It deriVes income from a monopoly or strong position
in most of the critical activities associated with a traditional rural economy, including grain processing and storing;
marketing of agricultural products and supplies, and consumergoods; and credit. If the farmcrs' associations did notexist, all these profit-making activities would be controlledby private individuals and thesu people would constitute theeconomic, political and social elite of the township. Thefarmers' associations in effect socialize both the political
power of this potential elite and the profit it would earn,
and make 
 sure that the profits are redirected back into thelocal economy. The most important way this is done isthrough expenditures in agricultural extension. Additional
funds may be made available for education, school construction, road construction, library, someor other comnunityactivity. In ofmost their acti ties, the farmers' associations help almost everyone in th- township.l 

The farmers' associations also play a s gnificantpolitical role. 
 Thpy have contacts in every v.llage and can
be used by a poliical faction to mobilize people to vote for
a particular candidate. In certain ways the farmers' association functions analogously to a political party.
 

There is no doubt but that the farmers' associationshave made a very important contribution to improving agricultural technology and the livelihood of peasants in Taiwan.The question to be considered here is why the farmers' 
associations have been able to do this. Some people argue thatthe farmers' association is effective because Lt basedis onthe principles of democracy and is controlled by and for the
local farmers, who constitute the membership. However,
believe that in most of their I 
by 

activities they are controlled
the central government, generally 
 through the ProvincialFarmers' Association. The fact that the township farmers'association helps everyone and is not dominated by a ruralelite is due to firm central controls over them and also tothe fact that the rural elite was greatly weakened by land
reform. It is 
not due to local participation and control.
 

iHowever, farmers' associations make certain choices
with regard to popularizing certain high-profit crops 
(especially mushrooms and asparagus) which can be of tremendous

value to a few dozen families.
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A. Historical Background
 

Farmers' Associations in Taiwan were originally es
tablishod while Taiwan was a colony of Japan, and were close
ly related to analogous institutions in Japan.l In Taiwan,
 
the farmers' associations were first organized in 1900; rules
 
for establishing farmers' associations were distributed in
 
1908, and within a few years, they had been established in
 
every county.
 

The farmers' associations had two major functions.
 
The first was to supply information to the farmers. The
 
associations had close relations with agro-scientific re
search centers and actively popularized information about new
 
varieties of seeds or patterns of cropping. The second func
tion was to supply certain inputs. The associations pur
chased chemical fertilizer on behalf of their members and
 
supplied improved seeds. 

To provide credit and to help with distribution of
 
fertilizer, another institution emerg-ed, beginning in 1913, 
namely the agricultural cooperative. During World War II the
 
Japanese administration merged these two institutions, but in
 
1946 (after Taiwan had reverted to Chinese control) they were 
again split apart. In 1953 there was another reorganization,
in which the credit cooperatives were again merged with the 
farmers' associations.
 

The size and importance of the farmers' associations 
and the agricultufal cooperatives during the period of Japa
nese rule is indicated by the fact that by the late 1920's 
and early 1930's they employed about 40,000 people. Thirteen 
thousand of these were extension workers, 9,000 of whom were 
agricultural adviseis working at the level of the village.
This is one extension worker per 32 farm households. The 
farmers' associations were not simply paper organizations, as
 
cooperatives often are in other countries.
 

The farmers' associations and the cooperatives had a
 
peculiar organizational tension, which has persisted to the 
present day. On the one hand, to some extent, they were 

iMy discussion of the historical background of the 
farmers' association is based on Samuel Pao-san 11o, "Agricul
tural Transformation under Colonialism: The Case of Taiwan,"
Journal of Economic IIistory Vol. 28 (September 1968) , p. 330
333; Ramon Myers and Adrienne Ching, "Agricultural Development
in Taiwan under Japanese Colonial Rule," Journal of Asian 
Studies Vol. 23 (August 1964), pp. 562-65; Min-hioh Kwoh, 
Farmers' Associations and Their Contributions towards Agri
cultural and Rural Development in Taiwan (Bangkok: FAO 
Regional Office for Asia and the Far East, 1964), p. 4-8. 
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private, voluntary associations. 
At the same time, they were
quasi-governmental, organized according to particular laws
and administered by government officials. 
 Indeed at one
point all land owners were compelled to join. 

From a social point of view, the farmers' associations also had internal tension. They were supposed to serveevery farmer in-the locality; at the same 
time, however, they
were usually dominated by the local elite of large land own
ers and wealthy farmers.
 

B. Structure and Organization
 

In Taiwan there are 
328 basic level farmers' associations at township level. Although the farmers' associationsall perform roughly the same tasks and have roughly the samelegal structure, there is enormous variation in these farmers'associations for reasons which will be explained in greaterdetail below. In a poor region (Lin K'ou) , the farmers'association may be located in an old building, dating back tothe period of the Japanese aciinistration. it may have onlyone working room, perhps feet50 square, with countera atone section. Its staff may be abouL 10. There are to separate offices inside. The Furniture is several d'2cades oid;the chair which once was padded has its springs dangerous Lyexposed. There is an adjacent shed which is a CerL.ilizerwarehouse. The oth(r extreme for a farmers' a,'ociation isone in a rapidly growing industrial city (Feng Shan) , wherepeople who were farmers a few years ago became very wealthyby selling tlheir land for industrial uses. Th5 s farmers'association has a brand new six-story air-condit-ioned building, On the first floor the floors are beautituL, green
marble, as is the 100-foot counter at which membe,2rs get service. Other floors have a variety of private o lice rooms
and meeting rooms. There may be room in which visieven a 

tors may stay. The furniture in this 
farmers' association isof beautiful woods and high quality upholstery. This farmers'association may have a coupLe of other biidincjs used forwarehouses or various services. Perhaps; more typical thaneither of these e::tremes is the farmers' associ iti on buildingthat was constructed ten ycais ago (Pu Yen) . T t is twofloors; the bottom floor has counters for services, Theremay be a separate room for selling electrical appli-ancesagricultural chemicals. or

Upstairs are a few ofiices and largemeeting rooms. There is no air conditioning but. there areoverhead ceiling fans. 
 In the back is a grain processing
factory and grainery. There may be 
a separate building nearby for classes 
run by the extension department. This typical
farmers' association has a staff of about 40. 
 (The wide
variation in facilities is explained by the fact that the
building construction is financed by the 
farmers' association
itself; if a farmers' association is highly profitable--i.e.,
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does a large volume of business and is well-managed--it can
 
afford a fancy building; if it is not so profitable, it can
 
not build such a building.)
 

*In legal theory, the farmers' association is a mem
bership organization, controlled (indirectly) by its members. 
Membership is on a family basis; generally the head of house
hold represenLs the family. 1 (In Taiwan, each household is 
registered with the government and has an official "head.") 
There are two types of membership, regular (for farmers) and
 
associate (Jor people with other occupations) . Any family,
the ma3ority of whose income comes from agriculture, may join 
the farmers' association as regular memb)ers. (There are a 
few qua 1i fic-t.io.if to Lhis: mejbers must be over twenty 
years old, must not be bankrupt, and must not be deprived of 
civil right. or prohibi ted from owning property.) Techni
cally, one joins by puchasing shares and paying dues. The 
amount of money involved is veiy little, generally NT 10 to 
NT 20 per year. As a practical matter, most farm families in 
a township join the farmers' as.sociation. In 1970 Taiwan had 
880,000 daIIm famnilies, and there were 601 ,000 regular members 
of farmers' as.sociations. In Pu Yen in 1.973 there were 4,826 
farm familie, and 3,988 regular members of the farmers' asso
ciation. 

Families which are not predominantly engaged in agri
culture (for instance merchants, school teachers, construc
tion workers, etc.) may al so join the farmers' association as 
"associate members." They may wish to do so to be abl.e to 
borrow money trom the farmers' association credit department. 
In most farme.rs' as.sociatjons, the regular im.mtibers (farmers) 
constitute Lfle m--] ority of the members. Hlowever, in many 
farmer.,' a ,sociaton3 in u,:ban townships or citj.e,, the asso
ciate w~iWrs,cons titute majority of the members; inimv a 
such a case (1en. Shan city, for example) the farmers' asso
ciLiol may have man,,, other acti±vities nri addi tLion to those 
assi i ng agricuiLuru. T'ablc 4.1 gives provincial data for 
farmer-s' a.:;ocicti on im-mbershi[p and data fro-,, Pu Yen and Fang
Stan. It w noting that (crtain rtcgju IaLion,.s ,Li-cngthenis oorth 
tle role of the f,,m rc -members . Only the r( ula, imemJhers may 
vote for rc:,ent L yes and serve as re)presentaLives or mem
bers of the board of dirccLors . The Assoc.-Lte memb1 Aers can 
participate only ,' member' of the board o supervisors. 
Thus, even ini a farme-rs' association such as Peng Shan, where 
regular meitbcrs, con.,ti LuLe a small minority of the member
ship, they still have grejat influence in Lhe activities of 
the a.,.socia Lion . The regular members are .rouped on the 
basi.s of ru.-,; dence. All members in a vilage cons titute an
"agricultural small group" (nuncl-shih hsi.ao-tsu) with perhaps 

1 The board of directors of the association approves 
new membership and changes in membership category. 

http:farme.rs
http:fic-t.io.if
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TABLE 4.1
 

Regular and Associate Membership in Farmers' Associations
 

Pu Yen Feng Shan 
 All Taiwan
 
1973 1973 
 1970
 

Total farm families 4,826 
 880,274
 
-Number of regular

members of farmers'
 
associations 
 3,988 
 1,885 601,148
 
Number of associate

members 789 3,952 298,312 
Total FA members 4,826 
 5,837 888,460
 

150-250 members. The members elect a chairman for this smallgroup to act as 
a contact point with the farmers' association. (This will be described in detail below.) In addition, the small group elects a certain number of representatives to the Farmers' Association Representative Asserbly
(hui-yuan ta-pjao) every I years. In Pu Yen, iswhich probably tpical, there are 22 small groups and 79 representatives, allocatled to.the ingroups proportion to theic" number
of members. 

The crucial task of the Representative Assembly is toselect: a Board of Directors (li-shih hui) of roughly 11 members. In addition it elects a 
Board ol Supervisors (withthree metbers in Pu Yen) , to oversee the work theof farmers'association staff. The R,'presenttLive Assembnly meets annually to discuss the general operations of the farmers' association 
and must approve the budget. 

The Board of Directors im_:.ts about every two months.It has tie crucial task of selucing the r manager(tsunq ka n ,LIi_h) o[ the faimers' ,',,JcLaLion. The generalmalag(jur is the basic exLcutive oi Lhe assoc.a ion--the personin charge , the person wLth a vis ion of agri cultural ('LVelopment and with power to implement plan;. The general. mianageris a very powerful person in the township, wI tli state, roughly equivalent to that of the township executiV. 

While these various formal structures grLve the members control over the farmers' association, there are important structures above townshipthe farmers' association whichalso affect it. In fact, as we will see, it is the supervisory bodies which make almost all the important decisionsfor the farmers' associatio,3 and which theclosely supervise
work of the farmers' association.
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The most important supervisory body is the Provincial
 
Farmers' Association. In legal theory, the Provincial Farm
ers' Association is an elected body that serves the farmers.
 
It has the sam! basic organization as the township farmers' 
associatLon, namely representative assembly (with representa
tives chosen by the county farmers' association representa
tive a.,cimlbly) , which selects a board 6f directors, which 
selects the general manager. There is, as just indicated, a 
county farmers' asociation, with the same organizational 
structure. In practice, Lowever, this level does not appear 
to be too important. 

A.- a practical matter it seems difficult to consider 
the ]Proviiicial Farmers' Association to be democratically con
trolled hy the farmers in any but the most formal legal sense. 
The elections are all indirect, and whatever issues there may
be are hiardly ever aired pub]acly (and c(ertainly not in con
junction i, th e] cLios of the basic level- tovnnlip farmers' 
associition r(,iesntatve,,) . The Nationa li.t ]Party inter
venes w.-th regard to the selcction of directois as well as 
general ianagors at every ]lvel. From the point of view of 
the the 'rovincial Pa mers' Asociato n .' a h1 gh 
leve] organjzaLJ on over which le has nu control or influence, 
almost iistingnishahle from the government. 

In additLion to supervi ., on by i le county and Provin
cial Farmers ' Assoc ition, the-e is direct supervision by the 
goveriimenL. The fp does supervJset o'.,os L off Lceo not the 
farmers' ,ssoc at on but can, of course, report violations 
of law or )o]icy. The count)' goverhvint has a speca] uni t 
whose responsi hi] iLyis speciii cal ly to supeoivi e the work of 
the farmei. ' a:,soci ttion. It sends observers to tovawship 
farmers' s,(ociati on eection, and meeting;. The provincial
governimi, al:o h1a; a unait k.ich supervJ,;e.; the farmers' 
associi t.jon, namely the Farmcr.j,' Orcjan izat ton )jvision of the 
Provincial l)epIirt.,Lvnt of AgrirutLure ,i(t lures try. The 
Farmcrs,' 2e;4,1vick, DI vi:i on of the JCR]0. also look" after the 
activiLi(,,, of th( fdrrers' . soei, tion, and m-ty ,u(Igost 
changes: Jiii reJ j c1]t"ioil, governi ng the frmers ' a, ,oc ations.1n addi tion, tlie po I ice depart ments at a]I I eve] s have power 
to inves,,Liqate Lh e activitie., of farmers' associations. 
Figure 4.) ,1ummarLzc;some of these relationships of election 
and su)ei vision. 

Titus, alhough the farmers' associations are struc
tured in t Lanner" to give members control (through Lndirect 
clecti,)n.,,) ovr Ilie general manager and some of the supervi
sory h)od ;, it woild be a ii 1stake to cons ider them simply
democrat ic ,i t utins,. Thewy are subi.ect to s I rict control 
from var.il(,u', U(qnJeI e above them. T11 the di sc us: ,ion be low on 
actjvit,.I:, e0 tlhe Coii irs' aS; . Li, oilS, we .hall joint out 
how much 0I t.he ,Act i vities of the' assoc'Wti Ion!, ire controlled 
by requlatjo,, passed by hiqgher authoriies , especially theprovincial farmers ' associa Lion. 
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Organization and Supervision of Farmers' Associations
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C. Income Making Activities
 

The township level farmers' association is finan
cially self-supporting; all of its activities, staff expenses, 
etc., are paid with funds the farmers' association earns. 
Thus there is a certain logic in first considering the activ
ities of a farmers' association which bring in income. Two 
departments in .cirticular, the Supply and Marketing Depart
ment ane the Credit Department, usually earn the bulk of the 
income for a farmers' associatio.i. Sometimes the Insurance 

"Department will show a small credit. 

1. Supply and Marketing Department 

One reliable source of income for the farmers' asso
ciation comes from its role as the place at which farmers pay
their land taxes (in rice) to the government. The government 
pays the farmers' association a handling fee for collecting
the rice. The farmers' assocLatjon also makes a profit in 
process ing the grain brought in as a tax. I f a farmer grows
only cash crops and has no rice to pay his tax, he can buy
rice at the farmers' association for this purpose. 11owever, 
he buy., the rice at { percent above the selling price, and 
the farmers' as;ocjation gets this piofit. The farmers' 
associat ion also stores some of the rice do] lected as taxes. 
(This rice can provide food for government employees or for 
military purposes. It might also be distributed in case of 
crop failure.) For stori.ng the grain, the farmers' associa
tion will receive a fee from the government (through the Pro
vincial Grain Bureau). 

Another important source of income for the farmers' 
association comes from fertilizer sales. The farmers' asso
ciation ]has a virtual monopoly on sales of fertilizer, and it 
is allowed a certain mark-up by the government on fertilizer 
sales. (The amount of fert ilizer available foi sale by each 
farmer .,' a:soci 1 it ion and the manner in which it is allocated 
are stri tLy requlated, a. we will discuss liter.) rJ1h.

farmer.,' . ici I.on also purchases certain crops (rice, 
mu.-,hroom. " , a-:IJi wJ us , sometimes malze) on bel. 1If of the gv
ernmen t at f LX(i J-jces ; it earns a handling fe!e. In all of 
thes' actvities, tlhen, the amount of profit earned by the 
farmers' associat i-on is very much regulated by the government 
policy. The -aone ;' assocjation can do litti.e or nothing to 
affect the volume of transActjons or the rate of profit. 

In other types of transactions the farmers' associ-a
tion can influence jr., profits. 11Thv Jarmors' association may
assist e rs i n coJ].ective y inr]. g produce. For exam
ple, it- my col IucL fruits, VCcjetah] es and p gs, and trans
port them to a major market with hiqher prices (such as 
Taipei ) . In such cases , the farmers' assuciition earns cer
tain packagLng and shipping fees, the percentage of which is 

http:stori.ng
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regulated by the Provincial Farmers' Association. A farmers'
association can establish an animal feed grain factory andmake a profit on the animal food.
 

In addition, a farmers' associationright sell has the legalto anything
is rather 

it wishes, at a regulated profit. ittypical for a farmers' association to sell agricultural chemicals.1 Somre farmers' a,;,3ociatons have triedsell electrical appliances, uch rice 
to 

as cookers, blevisions,refrigerators, washing machines, fans, etc. The farmers'associations can often undersell nearby store,, but tackvice personnel so cannot offer ser
to guarantee or fix def(ectivemerchandise. Farmers have been reluctant to makechases under ma jor pursuch conditions, so somewhich farmers' s,,ociaLionsexperimunted selling electrical appli,inces h,1veOdroppedthis particular line. 

It would, of course, bq incorrect Lo cons Lde2rsuch marketing ventures all as simply opportunities for the farmers' association to make a profit. These activities also(perhaps it should be said primarily) serve improveto thefarmers' standard of l.iving by selling his produce at a higher price, and by purchasing commodities at a lower price. 

2. Credit Department 

Farmers' associations can earn a major portion oftheir income through the activities of the credit departments.The credit departments function essentially as banks. ilembers of the associaLion may deposit their savings in thecredit department and earn interest. These depositsby the farmers' assocation are used
to back up loans to otherv meers.The in terest on loans excee-ds the interest on de-postt;, so
the farmers' association 
can show a profit in thLs activlty.The interest rate:; on both duposits and ioaiv; (ire t-rictlyregulated by the government and the provincia1 farn!r-:,' association, as is the maximum ratio of 1.oans to d('po,; i.ts . Whatdeteriines the ofvolurae business and income is the leveldepositi, and this ofgreatly. Severcan vary ,,um L factorsmost important in determining the l-evel of duposits and henceincome from credit operations. First is the amount 01nomic surplus available in a community 

eco
for saving. In apoor, mountainous area without special cash CLOPS, the 

lIn fact, the Provincii Farmers' Associationfactures pesticides manifor' sale by the township farmers' associations. However, the farmers' associations do not have amonopoly on chemical sales. 
 In many small villagesagricultural chemical stores, which do 
there are 

good business because
they are open very early in the morning, as farmers 
are going
to work, and at mid-day, when farmers are resting. 
 (At both
times many farmers' associations 
are closed.)
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.farmers simply have no surplus and canhot save; 
the farmers'
 
association credit departmenc will have very low deposits.

In a moderately productive area where farmers can save a
 
little money, the credit department will have some deposits.

In certain areas, however, such as in areas near industrial 
regions, many farmers have made a great deal of money selling 
farm ].and for construction of factories or housing for work
ers. These farmers are unli.kely to invest their money in a 
stock market or in a factory, and the family consumption pat
terns do not- chanqe overnight. The cash from the sale of 
land is most likely to be deposited in a savings account,
often in the larmrs' association. Thus farmers' associa
tion., nedir inclu. ,Lrial cit.es may often have a very high level 
of deposits. SinmL]arly, a farmers' associatlon in a market 
town or city may have higher depo.sits because the merchants 
are more likely to have cash available for deposit. Gener
ally, thr associate members, who are merchants, make the bulk 
of the depos t;, even though they constitute a minority of 
member.,h ip. 

A second factor influencing the level of deposits
will be the basic competitive situation of the farmers asso
ciation credit department vis-h-vis neighboring banks. Of 
course if there are no banks nearby, the farmers' association 
credit depxirtment- ,, like] y to have a lot of deposits. If 
there ar-e other banks, the level of deposit-, in the farmers' 
association credit department- will be affected by particular
modes of :,ervi c: Ihe crediL departmcIit offers. For example,
if the farmer,' a'.. oc; at on opens early in the morning, dur
ing 3 un-h hour, aiad in tlhe eveninyg, it may get more deposits.
Respectfully trt at 1(q peasant member , provi ding comfortable 
chairs ad maqaztnes fo- w,ti L ng, o cring a cold towel to 
cool the s',,atod brow of )eople coming in--in short, "trying 
harder"---all he lp to build up cleposats. 

The third (ajinir often most decisive) factor affectinq
deposit:; i; the qoxvra] s tanding of the farmers' association
in the comwmuit y If the co, rt.;iity is sharply divided into 
factions,, and if on(, of the:o fact ons clearly dominates the 
farmers;' eio,at o,i then meii)eors, of the other faction(s) 
will not hanmik t heir ;,ivi ngl, in the farmers' as-ocaation 
credit de2rtmn Ilt. S rii arly, if t e farmors,' association 
has a rteputti on f(r 1nte(jirJty and effficiency, if it does not 
reprs( nt thlie i t ,rest s of one clique, if it: uses its profits
wisely tol he . t the commnun ty, then manyth(! Lwof ()I enti re 
people wi 1 1 want to mAk( d posits . Thme leve I of deposits
will be hiqhi, mind the farm,rs ' as;soci at ion wi .1 have the re
sources, t.( mk(- pJ ofits . The gove rnmium t in Taiwan considers 
the level of (heposii. ts an a farmers ' aisociation to be a good 
gauge of the (lneiral reputation of an associ.,tion. 

if a farmers' association wishes to increase its in
come and activities, it will often begin by having a campaign 
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to increase deposits in the credit department. The farmers'
 
association will take some of the steps suggested above, such
 
as improving its general reputation and making its services
 
more convenient. It will also, of course, use all its per
sonal contacts; relatives, friends, and all other contacts of 
staff members will be canvassed to make or increase deposits
 
in the farmers' association credit department.
 

A farmers' association has a few other sources of in
come. It micght rent cut tractors; or it might have a small
 
demonstration farm, the proceeds of which would go 
to the
 
farmers' association. 
There may be a charge for veterinary

services which farmers' association offers its members.
 
There will- also 
be a small amount of income from members' 
dues. Finally, there may be some funds received from the 
government to carry out special experimenLal programs. For
example, a farmers' association may receive govenment subsi
dies to purchase agricultural muichinery to establish a trac
tor station. Government subsidies are, however, for special 
programs, not for regular activities.
 

Table 4.2 shows the sources for one farmers' associa
tion in 1962. Since that time there has been a general in
flation so the figures would all be larger now. IIowever:, the
ratios between the various sources probably has not changed
much. It must be remembered, however, that there i.s tremen
dous variatior among the farmers' associations with regard to 
sources of income and levels of income. Table 4.3 suggests 
the range.
 

D. Activities of the Farmers' Association
 

The history of bureaucratic organizations is filled
with examples of organizations which raise money simply to 
exist. This is not the case of the farmers' associations in 
Taiwan. With th income derived from the above mentioned 
activities, thea 2rform vital fi:nctions for the farmers. 
Generally speakLiib, the activities follow closely the regula
tions of the Provincial Farmers' Association. The most im
portant activitLOS include distribution of fertiliver and 
credit. Also the farmers' association plays an important
role in the extension of new techniques and new crops and 
performs a general educational role at several levels.
 

1. Distribution of.Fertilizer
 

Ask any farmer in Taiwan what the farmers' associa
tion does. His first reply will probably be: "That's "where

I get my fertilizer." (His second response may be "That is
 
where I pay my taxes.") The high productivity of agriculture

in Taiwan is directly related to chemical fertilizer, and few
 
factors affect a farmer's income more than his access to
 



TABLE 4.2
 

Balance Sheet for Tan Tze FA( 1962 fNT)
 

Profits of the Supply and Marketing Department
 
Profit from sales of gnods kesp. fertilizer) 458,400

Profit from grain processnq *20,402 
Profits from w¢arehousing 23,351 
Inco'e from government for performing government

activities (tax ccllection) 111;519
 
Other 
 111,459
 
TOTAL gross profits of supply and marketing department 


Expenses of Supply and Marketing Department
 
Administrative and supervision expenses 

Other expenses 

TOTAL expenses of supply and marketing department 


TOTAL NET PROFITS OF SUPPLY AND MARKETING DEPARTMENT 


Profits of Credit Department
 
Receipts
 

Interest on loans advanced 

Interest on redeposits 

Other 

TOTAL RECEIPTS 


Expenses
 
Interest paid on deposits 

Interest paid on borrowed funds 

Administrative and other 

TOTAL EXPENSES 


TOTAL NET PROFITS OF CREDIT DEPARTMENT 


621,257
 
41,037
 

747,724
 
547,089
 

5,197
 

777,619
 
41,863
 

394,266
 

725,137 

662,294 

62,837 

1,300,010 

1,213,748 

82,262 



TABLE 4.2 (continued) 

Other Income 
Service receipts 
Membership fees 
Members' contributions 
Profits earned by business services 
Government subsidies 
Other 
TOTAL OF OTHER INCOME 

42,696 
3,430 

11,335 
54,376 
47,740 
39,054 

198,631 

GRAND TOTAL OF INCOME AND PROFITS 347,730 

EXPENSES 
Service expenditures (extension, etc.) 
Subsidies 
Admini-trative expenses 

139,957 
14,693 
62,523 

TOTAL OF SERVICE EXPENSES 217,173 

SURPLUS AT END OF YEAR 130,557 

Source: Min-hioh Kwoh, op. cit., p. 61-62. 



TABLE 4.3
 

Sources of Profit for Various Farmers' Associations, 1972 (NT 1,000)
 

Name Characteristics 
Regular 
Members 

Associate 
Members 

Total 
Deposits 

Profits from 
Credit Dept. 

Profits from 
Marketing 

Dept. 

Poor Farmers' Association 
Lin K'ou poor area, FA 

not very well 
run in past 

969 447 598 9 80 

Typical Farmers' Association 
Pu Yen poor agricul-

tural area, FA 
well run 

. 
3,949 479 7,850 107 236 

Erh Lin commercial ag. 
factionalized 

4,642 1,438 23,832 61 19 

village; possi
ble corruption 
in FA 

Very Rich Farmers' Association 
Feng Shan rich, industri-

alizing city 
with aggressive 
FA leadership 

1,596 3,165 156,656 1,702 786 

Typical Range 300-
3,000 

100-
2,000 

15,000-
40,000 

50-
500 

20
300 
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fertilizer and its price. Distribution of chemical ferti
lizer is 	strictly regulated in Taiwan. All production of
privately owned factories (with the exception of that which

is exported) must be sold to the farmers' associations at a
fixed price.1 
 All imports are also channeled through the
 
farmers' associations, so the farmers' association has 
a
monopoly 	on retail distribution of fertilizer. 
There is a

little slippage in the system; some fertilizer is stolen or
illegally channeled to merchants. Some farmers may sell what

they do not use to other farmers. Police rapidly investiqate

reports of merchants hoarding and selling fertilizer, and

jail sentences are not uncommon. 
Thus the farmers' associa
tions monopoly over fertilizer is almost complete.
 

Before 1971, fertilizer was distributed in direct exchange for rice. 
A farmer 	brought a certain amount of rice
(or promised to bring it after-harvest) to the farmers' asso
ciation and exchanged it for fertilizer. The ratio of ex
change changed somewhat over time in the favor of the farmer.
 

TABLE 4.4
 

Exchange 	Ratios of Rice and Fertilizer
 

Year 
Units of Rice per 

Unit of Ammonium Sulfate Year 
Units of Rice per 

Unit of Urea 

1950-60 1 1955-60 2 
1971 .58 1971 .89 

Source: 	 T. H. Shen, Agricultural Development on Taiwan Since
 
World War II (Ithaca: Comstock, 1971), p. 408.
 

Some farmers who grew jute, wheat or vegetables could purchase fertilizer for cash, but in general the only way to get
fertilizer was in exchange for rice. 
 Indeed, farmers who

wished to plant something other than rice had to purchase

rice at inflated market prices to exchange for fertilizer.
 

This exchange system has two consequences. First, it
encouraged farmers to grov" rice, which is synonymous with
 

iThis system enables the government to regulate dis
tribution of benefits of economic development. In general

the government has kept the price of fertilizer high (rela
tive to world market prices) so that the lazgely government

owned fertilizer industry would make large profits, and farmers would benefit only a little from using fertilizer.
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wealth and security in the context-of Chinese culture.
 
Secondly, because most farmers grew rice, virtually every
 
farmer had access to chemical fertilizer in rough proportion
 
to his production above home needs. This slightly favored
 
the families with larger farm sizc, but pretty much assured
 
that everyone would get some fertilizer.
 

As Taiwan's agriculture became more commercial, as
 
more people grew fruits and vegetables, the exchange system
 
was blocking development of high-value specialty crops. Thus
 
in 1972, the government changed the system and made ferti
lizer available for cash purchase. However, it is strictly
 
rationed to farmers on the basis of how much land they culti
vate and what crops they grow. Farmers' associations all use
 
a list prepared by the Provincial Grain Bureau to compute how
 
much crop nutrients a farmer may purchase. This is adminis
tered by the extension department of the farmers' association,
 
which has records showing how much land each farmer culti
vates and what crops he grows. The extension department
 
gives the farmer a slip of paper stating how much fertilizer
 
of what types he is permitted to purchase. The farmer then
 
pays the money to the farmers' as'oclation, gets his slip of
 
paper stamped, and proceeds to the warehouse where he picks
 
up his fertilizer, puts it on the back of his bicycle or
 
motorcycle, and takes it home. There appears to be very
 
little corruption, kickbacks, or favoritism in the distribu
tion of fertilizer. In Taiwan, fertilizer is so important
 
that there is an ethic that everyone should have equal access
 
to fertilizer, much as he has equal access to sunlight,
 
breathing air, and rainfall.
 

It should be pointed out that this system of distri
"bution of fertilizer, which emphasizes equality of access,
 
is strictly defined and supervised by the central government
 
through the Provincial Grain Bureau. The mechanism for dis
tribution and the price of the fertilizer are both estab
lished by the central government. The farmers' association
 
has no authority to modify the patterns of fertilizer distri
bution, and can do so only by tolerating corruption or other
 
illegal practices. Needless to say, police anu other law
 
enforcement agencies help prevent such developments.
 

The decision by the central government to enforce
 
equal distribution of fertilizer and to prevent a small group
 
of farmers from getting most of the fertilizer is, of course,
 
a highly political decision. It is closely related to the
 
overall policy of land reform, and preventing the emergence
 
of a new, very wealthy class of farmers and landlords who
 
would have a political base independent of the Nationalist
 
Party.
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2. Distribution of Credit
 

In our earlier discussion of the credit department,
attention was focused on profit-making potentials. However,
farmers need access 
to credit to purchase agricultural supplies and for other purposes, so the distribution of credit
by the farmers' association is 
a service to the farmers. We
should not overrate the importance of this service, however,
because there are other sources of credit in rural Taiwan.
 

In Table 4.5, the variouF formal agencies which supply farm credit are listed, with the amount of outstanding

loans in 1971. Because, however, some of the agencies distribute their credit through the farmers' associations, the
role of the farmers' associations is understated by these
data. 
Some observers estimate that the farmers' associations

supply about one-third of rural credit.
 

TABLE 4.5
 

Year-end Outstanding Balances of Agricultural Loans 
by Lending Agency, 1971 (million U.S. dollars) 

1. Agricultural Credit Agencies 330
 
a. Farmers' Associations 
 35.0

b. Land Bank 
 101.1
 
c. Cooperative Bank 
 127.8
 
d. Farmers' Bank 
 66.1
 

2. Commercial Banks 
 16.0
 

3. 
Government and Semi-Government 
 59.3
 
a. Provincial Food Bureau 
 17.7

b. Taiwan Sugar Company 12.2
 
c. JCRR 
 29.2
 

GRAND TOTAL, INSTITUTIONAL LOANS 
 425
 

Source: 
 Dale Adams, H. Y. Chen, and C. Y. Hsu, "Rural Capital Markets and Small Farmers in Taiwan," in Small
 
Farmer Credit in East Asia 
(Washington, D.C.:
 
U.S.A.I.D., 1973), p. 9.
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It should be noted that farmers often borrow money

from friends, relatives, and informal cooperative associations. 
 Data on the extent of this type of borrowing are
 scarce, but some survey material is summarized in Table 4.6.

It shows that for every one dollar borrowed from an institu
tion, the average family borrows .37 from informal sources.
 

TABLE 4.6
 

Average Value of Loans by Farmers in One Survey, 1970
 

$ us NT 
Average Institutional Loans
 

for each family 
 372 15,300
 

Average Non-Institutional Loans 
 138 5,700
 

Total average debt of farm family 
 510 21,000
 

Source: 
 Dale Adams, H. Y. Chen, and C. Y. Hsu, "Rural Capi
tal Markets and Small Farmers in Thiwan," in Small

Farmer Credit in East Asia (Washington, D.C.:
 
U.S.A.I.D., 1973), p. 30, 31.
 

Data from Pu Yen township in mid-1973 reinforces the
picture that the loans from the farmers' association are not
the major source of credit for agricultural development. 
Of
the 4,469 member families of the farmers' association, only

596 had outstanding loans. The average loan for most was

around NT 10,000, although some were much higher. Some of
the largest loans were to merchants; most of the other loans
 
were for constructing and repairing houses. 
 It was thought
that only three borrowed money for setting up animal hus
bandry operations.
 

There are very good reasonq why the farmers' associa
tions supply only a portion of total agricultural loans.

Simply put, it is da.fficult, uncomfortable, socially awkward
to borrow from a farmers' association. 
I am not sure whether
it is more 
difficult than borrowing from other institutions,

but it certainly is not less difficult. Moreover, the interest rates on the loans are fixed by national policy and are roughly the same for all lending institutions, so thereis no financial advantage in borrowing from a farmers' asso
ciation.
 

There are many types of loans the farmers' associa
tion makes, each with its own particular ways of qualifying,
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limitations on maximum borrowing, rates of interest, and
timing of payments. These various types of loans 
are summarized in Table 4.7. 
 For the loans with a lower interest
rate, the farmer must.physically turn over the deed for hisland to the farmers' association to serve as security. Farmers, for whom ownership of land represents security ii, life,feel distressed at giving up the deed to their land. Moreover, for some of the loans, it is necessary to have one ortwo household heads guarantee the loan. A farmer will findit embarrassing to ask someone else to guarantee his loan.Another problem has 
to do with checking the credit standingof the loan applicant. The farmers' association sends outinvestigator to check anthe general credit rating of the applicant, confirm that he owns the land, investigate the generalcondition of land thethe and value of the farmers' home,and also check the standing of the guarantors. practical matter, the credit investigator can check 
As a 

only one applicant a day. In Pu Yen, there was only one credit investigator, and about 30 to 40 applicants were waiting to bechecked. Thus is athere delay in deciding to grant theloan. A final problem with loans from the farmers' association is that there is a rather low limit on borrowing ofNT 50,000 for secured general loans and NT 120,000 for mortgage loans. To build a fairly large-scale integrated pigchicken-fish farm required an investment of NT 200,000construction and buying animals. for
About the same investment
was required for an orange grove of one hectare; the fundswere nee, ed to prepare the land, build bamboo fences, andpurchase the saplings. 
 To build sheds and purchase supplies
for growing mushrooms on a moderately large scale (14 shedswith 900 Rin2--one pin is about 3.3 squaz- meters) an investment of over NT 300,000 was required. While these were
not small-scale projects, the agricultural extension agent
thought it would not be advisable to establish such operations on a smaller scale because they would not be very
profitable. Thus the secured general agricultural loan, with
a maxi am of NT 50,000, is hardly adequate for a farmer who
wants 
to expand into high-value crops. The 
farmers' association can 
loan a portion of the investment, but a farmer will
still go to a bank to borrow the rest.
 

These regulations governing the practices of the
credit departments of the farmers' association 
are written by
the Provincial Farmers' Association, presumably in consultation with the Provincial Department of Agriculture and Forestry and other departments concerned with the economy and
banking system. 
The township farmers' associations cannot
modify them. 
The township credit departments are, of course,
subject to investigation and audit by higher level farmers'
associations 
to make sure that the regulations are being

followed.
 

The regulations are obviously designed to reduce the
risk of lending money, and they have succeeded in this end.
 



TABLE 4.7 

Types of Loans Available from Farmers' Associations 

Type of Loan 
Maximum Interest 
Loan (NT) Rate/Year 

Maximum 
Time 

Method of 
Repayment Qualifications 

General Agricultural
unsecured 20,000 12.50% 2 years repay every 6 

months 
need two guarantors,
good credit rating 

secured 50,000? 12.00% 5 years repay every 6 
months 

land deed required 
as security; size of 
loan is determined 
by land value; must 
deposit NT 50 in 
FA/1,000 loan for 
FA capitalization 

I 
GoC) 

Credit 20,000 12.70% ? interest must be 
paid monthly; 
late payments at 
double rate 

must own land, but 
deed not require.d 
as security 

Mortgage 120,000 12.19% 5 years quarterly 
payment of 
principle 

need deed of land 
as security and one 
guarantor 

Machinery Purchase 8,000? 10.00% ? must purchase
NT 40,000 of machin
ery and be recom
mended by extension 
department; loan is 
from Provincial 
Grain Department 



The number of defaults is very low. However, they have also
 
discouraged many farmers from borrowing money from the farm
ers' association. 
There is no more red tape, no more embar
rassment, no more confusion, no more waiting, and no higher

interest rate at the 
land bank or at many commercial banks.
 
It is therefore logical that the farmers borrow much more
 
money from these sources 
than from the farmers' associations.
 
For small, short term loans the farmer is more likely to use
 
non-institutional sources of credit--a friend, wealthy
 
farmer, or relative.
 

Generally speaking, it appears that personal and

political contacts are not very important in getting loans
 
from the farmers' association. Loans appear to be made to
everyone who applies and qualifies, probably on a firsL-come
first-serve basis. However, there undoubtedly are cases in 
which loans 
are secured more quickly for friends, relatives,
 
and political allies.
 

Because regulations prevent loaning out all of the 
deposits, credit departments have substantial cash assets.
 
Regulations of the Provincial Farmers' Association require

that these assets be deposited in government-managed coopera-
tive banks, where they will earn interest which becomes part

of the income of the farmers' association. (The assets are
 
also available to the government for its own investments.)

In Taiwan the local farmers' association does not have the
flexibility to deposit its 
funds in a bank owned by a local

politician, as in the United States. 

3. Agricultural Extension and Education
 

One of the most important functions of the farmers' 
associations is communicating to farmers suggestions for
proving agricultural techniques and for introducing new 

im

crops. 
 Many channels are used for this communication, in
cluding newspapers and magazines and television shows 
ar
ranged by the Provincial Farmers' Association and the Provincial

Department of Agricultrue and Forestry, and Farm Improvement

Stations. 
 The township farmers' association has an extension

departient, and this plays a critical role in communicating 
these ideas.
 

The extension departments arrange small, face-to-face
 
meetings with farmers in their own villages to discuss agri
cultural improvement. 
Most villages have such discussion
 
groups; in Pu Yen, 15 
out of 22 villages had discussion
 
groups. In 1972, 
a total of 85,796 people participated in

4,793 discussion groups; they constituted about 14 percent of

the regular (farmer) members of farmers' associations. The
 
average group had 18 participants. Table 4.8 shows the
 
topics discussed and participation in these discussions.
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TABLE 4.8
 

Classification of Farm Discussion Group
 
and Its Members (1972) 

Number of Number of 
Item 	 Groups Members
 

Ipntegrated techniques on crops 2,236 42,042
 
Rice 	 123 3,440
 
Coordination for production &
 

marketing large scale farm 28 395
 
Farm management 600 4,215
 
Soybean grow.ing 	 38 594 
Banana growing 	 8 181 
Citrus growing 68 1,586
 
Pineapple growing 12 138
 
Mushroom culture 180 4,230
 
Grape growing 18 488
 
Vegetable growing 	 186 4,085 
Asparagus growing 	 122 2,856
 
Sugar czlne growing 	 820 14,397 
Hog raising 203 3,896 
Beef raising ]'0 166 
Chicken raising 39 650 
Duck raising 5 i00 
Farm management 38 660 
Mechanical Farming 24 516
 
Other 38 1,161
 
Total '4,793 85,796
 

Source: 	 Agricultural Extension Work in Taiwan, Republic of
 
China, Provincial Farmers' Association, 1973.
 

In theory, each group is expected Lo meet once a
 
month, but in practice the meetings are held in accordance
 
with the needs of the farming schedule. In Pu Yen, there are
 
two extension agents to supervise the 20 groups. If the 
regular schedule were met, it would mean that each agent 
would meet with a discussion group every second or third day.
 

The extension agents get their information from the
 
crop improvement farms (kai-lianc; ch'ang) run directly by the 
Provincial Department of Agriculture and For-stry. There are 
seven such experimental farms in Taiwan. The technical mate
ria. often comes in the form of mimeographed bulletins, but 
occasiona3ly personnel fxom the crop improvement farms come 
to the village level discussion groups. The farmers' asso
ciation generally do not have their own experimental plots or 
research 	facilities.
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How important are these discussion groups? If one
 
asks the farmers, the conclusion is f-hat these groups are of 
limited importance. Farmers proudly state that they learned
 
advanced agricultural, techniques through their own experi
ence. If anyone gave them suggestions it was a neighbor or 
relative. To a large degree, the farmer's claim is true. 
The Taiwanese farmer is a very good farmer, very quick to see 
problems and potentials of new techniques, very capable of 
using his experience and sharing information with his neigh
bors. However, if one pursues the question further, the 
farmer will finally admit that the initial introduction of a 
crop into an area, the first time a new technique was tried,
it was by a farmer who got the idea from the farmers' asso
ciation. That farmer then told his neighbors and relatives 
about it. Thus the farmers' association play- a critical 
role in the very earliest stages of introduciug new crops or 
new techniques. The farmers' associatior extension depart
ment works closely with a small group of faimers who are 
daring and willing to accept the suggestions of the extension 
department. (If we include one-half of the people who par
ticipate in these discussion groups as the innovative farm
ers, then this group constitutes about 7 percent of the farm 
families.) The other 93 percent of the farmers do, in fact,
learn mostly from their own experience and from their neigh
bors and relatives. 

In certain cases, the ability of the farmers' asso
ciation to encourage the introduction of new crops is tremen
dously strengthened by the fact that the farmers' association 
has control over marketing of the crop. Especially important
examples of this are mushrooms and asparagus, where the 
farmers' association not only instructs farmers how to grow
them, but also acts as a purchasing agent at fixed prices.
The official price on these crops is far higher than the 
market price; for example the fixed price for wushrooms is 
NT 14 or NT 15 per kilogram, depending on quality. 1 The 
market price fluctuates but can go as low as NT 2 or NT 3 per
kilogram. Because of the enormous profitability of these two 
crops, there is a widespread desire to grow them, and limita
tions have been placed on plantings to prevent oversupply and 
flooding of the market. Each farmers' association is given a 
quota for purchasing by the Provincial Farmers' Association. 
The extension departments then ration out permission to plant
mushrooms and asparagus (or to be more precise, ration out
 
promises to purchase certain amounts of these crops at the 
fixed prices) to the farmers. Regulations of the Provincial 
Farmers' Association specify that the extension department 
must ration out these promises on a first-come first-serve 
basis. Those who planted mushrooms and asparagus first may 

1While farmers make.high profits on these crops, the
 

processers presumably make even bigger profits.
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continue; 
no one else may efiter the market. Who grew these
 
crops first? The innovative farmers who had good natural
conditions 
(sandy soil for asparagus) and capital (NT 400 per
ping for mushrooms). 
 In many cases these farmers were

friends or relatives of the extension agents. 
 In one place,

one of the extension agents himself was growing mushrooms.

lie had allocated himself 1,000 pi__ of mushrooms as a "side
line" activity. This "sideline" had profits of about

NT 240,000 in the first year, about six times his salary as
extension agent! The profitability of growing mushrooms and asparagus is 
so great that there is obvious potential for

corruption. In fact in one place the head of extension wasunder investigation for accepting kick-backs for giving allocations of mushrooms. The enthusiasm of farmers to plant
mushrooms and asparagus does not, of course, confirmsimply
the ability of the farmers' association to give good instruc
tion in agricultural techniques. It demonstrates the willing
ness of farmers to change agricultural practices very rapidly

to take advantage of price changes. 

Another way the farmers' association extension de
partment popularizes new techniques is by arranging 
 demonstration plots, which will let farmers see tne potential of

recommendcd procedures. These demonstration plots are set upmainly by the crop improverent farms, under the direction ofthe Provincial Department of Agriculture and Forestry. 
The

demonstrations are conducted on ordinary farm land near a
road where it is easily accessible by scientists ard other
farmers. The farmer who owns the land is given seed, ferti
lizer, and pesticide by the crop improvement farms. In addition, the crop improvement farms may pay land rent and labor expenses. The farmer manages the field and keeps records of
production. Generally speaking perhaps one-half the township-: will have such a demonstration plot for each crop. 
The
farmers' association helps by recommending a location to the
 crop .impruvement farms for the demonstration and may organize
farmers to inspect the demonstration.
 

E-<Lension work also includes giving technical adviceto farmers who ask for it. 
 The extension departments always

have open doors for farmers who come in with questions, and some do so when getting their fertilizer or delivering crops.
However, nost quiestions are raised in the discussion groupsin the villages. For more technical advice a farmer might
directly to the crop improvement farms, which have begun 

go 

doing soil analysis for farmer.; so they can prescribe moreaccurately the proper application for fertilizing vegetables.
 

The uxtension departments also have the very important task of distributing improved seeds. The seeds are supplied to the iarmers' associations by tie crop improvement
farms. The farmers' association asks a good farmer to breed 
more of the seed (at a 15 percent commission). The farmers' 
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association passes on the improved seeds to the leaders of
the small agricultural groups in the villages for distribu
tion to all farmers. Seeds are also distributed at the dis
cussion groups.
 

Extension agents are well aware of the fact that
their extension work has severe limitations. No amount of
extension work can popularize agricultural techniques that
 are basically unprofitable. For ex;lmple, they have much

difficulty popL.arizing pig raising; this 
is not due to alack of interest by farmers, 
rate 

but to the fact that the profit
of hog raising is very small with feed prices at theirpresent level. Only large-scale pig raisi;ig--with at leastseveral dozen lIead---gives enough profit to be worthwhile, butthat requ;res investment. well beyond the capacity of most

farmers. Similarly most farmers 
are aware of the profita,,ility of fruits and vegetables, but there are sound economic reasons for theix reluctance to change. In the case of vegetables, the prices are wry unstable. A farmer should growat least six different types of vegetables to be adequately

protected against marketwild fluctuations in any one or twocrops. To grow six types of vegetables requires quite a lot
of land and iabor supply. It is possible for a large familywith many children and much land; otherwise it is not sensi
ble. For fruits, the serious economic problem is that ittakes fruit trees three or four years to begin bearing fruit.
Most farmers cannot take their rice land out of productionfor that period of time, as they require food for their fami
lies. They c: n switch to fruits a little bit each year, butthis raises p-',blems of how to dea2 with irrigation, soil 
management, and proLection. forcrop As mechanized transplanting and harvestinq and use of chemical herbicides toeliminate weeding, in most regions of Taiwan, with labor expenses at their present rate, it is still cheaper to do the

work by traditional labor-intensive technology. Most likely

the new techniques will spread quickly as 
industrialization

pushes up the price of labor. Thus many extension agents cannot honestly, enthusiastLcally recommend modernizat lon ofagriculture for farmers.the They realize that the farmer 
cannot make a secure profit with the new techniques. Extension agents may suggest improvements in marketing and manage
ment, but the potential benefit of these is marginal. For
the small farmer, the e,-tension agent is likely to suggest,
somewhat realistically, that agricuicure offers 
 few opportunities, and that he should increase his income through non-farm 
employment. 

It should be added that some extension work, especially with regard to sugar cultivation, is carried out by

the Taiwan Sugar Corporation, a monopoly corporation owned
 
by the central government.
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4. Home Economics Education
 

Extension Departments are required by'Provincial
 
Farmers' Association regulations to provide home economics
 
education. All but the smallest farmers' associations have
 
at least one home economist on the staff. In 1971, the farm
ers' associations employed 262 home economists, who conducted
 
classes in 2,115 villages. Over 42,000 women participated.
 

In Taiwan the thrust of home economics is teaching
 
women to increase and improve handicraft production. There
 
is ample opportunity for the farm wife to increase family in
come in this way because many industries in Taiwan still use
 
the "put out" system, whereby women take work home for fin
ishing. For example, a woman will put beads on a pocket
 
book, will attach an umbrella fabric to the frame, or put
 
the tassels on a scarf; all this work is done at home on a
 
piece work basis. Home economists teach women the skills
 
to perform these tasks.
 

In addition home economics includes instruction on
 
cooking, diet planning, household management, sewing, etc.
 
There may be some discussion about birth control, but the
 
Health Station, run by the Township Office, has primary re
sponsibility in this regard.
 

Taiwan is undergoing tremendously rapid social change,
 
due to urbanization, industrialization, and contact with
 
other cultures. The structure of families is changing and
 
this is causing substantial personal stress in many cases.
 
It would seem that the home economics work of the farmers'
 
association has tremendous potential in'helping people under
stand the kinds of changes that are happening to their fami
lies, and helping them adjust to new circumstances. However,
 
Taiwan's home economists do not appear to have assumed a
 
large role in family relations education yet.
 

5. Four-H Activities
 

The American who thinks that 4-H Clubs are uniquely
 
an American institution is in for a surprise in Taiwan. The
 
4-R Club, complete with its four-leaf clover logo, flourishes
 
in rural Taiwan. Translation of the name into Chinese is
 
difficult, as "H" means nothing, and certainly not head, 
heart, hand, and health. In Chinese, it comes out "sze 
chicn," the "four healthies." Obviously, the presence in 
Taiwan of a 4-H movement is a result of American advice in 
structuring the farmers' associations and American participa
tion in the Joint Commission on Rural Reconstruction. Al
though a transplant, the 4-11 movement has taken deep roots 
in Taiwan. The Provincial Farmers' Association specifies 
that farmers' associations over a certain size must employ a 
4-H organizer in the extension department. In 1971, the 
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farmers' associations.employed 322 instructors for the 4-H
 
clubs. There were 4-H clubs in 2,510 villages and 49,751
 
youths participated. (In Pu Yen, 156 participated.)
 

In Taiwan, theo4-H clubs are supposed to do roughly
 
what they do in the United States, namely prepare rural youth
 
to become good farmers. They sponsor instructional classes,
 
demonstrations and exhibition of advanced agricultural tech
niques, and have crop and animal judging contests to teach
 
youth how to identify superior produce. They generally do
 
not have their own farms for experimentation.
 

In addition, 4-H clubs perform certain social func
tions, and perhaps these are actually more important than
 
their role in agricultural education. The 4-H clubs sponsor
 
picnics and camping expeditions for youth. Because there are
 
very few ways for young people to be with each other in a re
laxed social setting, these ac-tivities of the 4-11 clubs are
 
quite important.
 

Although in theory the 4-H clubs are expected to help
 
agriculture, I have not seen any empirical studies or surveys
 
which examine what happens to youth who hav participated in
 
4-H activities. When they grow up, do they become farmers?
 
Do they become innovative farmers? I would not be surprised
 
if careful study revealed that many 4-H members move to
 
cities and take part in the industrial sector. Their 4-H
 
activities, perhaps, have given them broader social and geo
graphical horizons. It has given them a chance to experience
 
types of social interactions with members of the opposite sex
 
which are much easier to have in cities than in rural areas.
 
Perhaps the farmers' associations have sensed that 4-H activ
ities are actually helping to drain the rural sector'of inno
vative young people, because 4-H activity is declining.
 

While it is possible that 4-H clubs are hurting agri
culture as much as they are helping it, the situation could
 
be reversed in the future. If I am correct that one of the
 
reasons for migration to cities is lack of oppoitunity for
 
social interaction (especially with people of the opposite
 
sex), then the 4-H clubs could make a major contribution
 
towards improving the social situation in rural areas, and
 
removing one reason for migration. This would require expan
sion of their programs, and more emphasis and recreation and
 
social activities. 1
 

lit might be noted that the 4-H organization partici
pates in a variety of international exchanges, and thus plays
 
a certain role in trying to get support for the Nationalists'
 
claim to represent all of China.
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6.' Nursery Schools
 

Some of the farmers' associations have set up and
 
'financially support nursery schools in a few villages. These
 
nursery schools generally operate in the busy agricultural
 
season, when there is a great demand for labor. (In addition
 
there are some nursery schools sponsored by local temples.)
 
In Pu Yen, only one village of 22 had a nursery school spon
sored by the farmers' association; there was at least one
 
temple-sponsored nursery school. In Erh Lin, there were six
 
such nursery schools.
 

Whether or not a farmers' association sponsors nur
sery schools is entirely discretionary. It depends on local
 
needs (i.e., how serious are seasonal labor shortages) and
 
whether the farmers' association has extra money for such a
 
purpose. However, once a farmers' association decides to
 
sponsor a nursery school, there are certain regulations of
 
the county government that apply regarding qualifications of
 
the instructor salaries, and the manner in which they are
 
financed.
 

7. Scholarships
 

Farmers' associations sometimes provide scholarships
 
to help children in the area get post-primary education.
 
This is discretionary, and is done if the directors of the
 
farmers' association want to and if funds are available. In
 
Pu Yen, NT 9,360 was contributed in a year to 105 children
 
for education. Table 4.9 shows how this money was divided.
 
Selection of children to receive the scholarships-was done on
 
the basis of schccl grades. The program was administered by
 
the extension department.
 

TABLE 4.9
 

Scholarships in Pu Yen, 197,2
 

Number of Amount per Total.Amount
 
Type of School Students Student (NT) (NT),
 

Lower Middle School 80 60 4,800
 

Upper Middle School 7 120 840
 

Special School 10 180 1,800
 

College 8 240 1,920
 

TOTAir 105 9,360 



-89

8. Livestock Insurance and Protection
 

Farmers' associations have an important role in en
couraging livestock production. Most extension departments

include a veterinarian and inay provide an inexpensive (NT 30)

artificial insemination service for pigs. Moreover, the
 
associations also have an animal insurance department,

through which farmers can insure their animals against dis
ease or death. Table 4.10 suggests that the insurance pro
gram was not especially popular with regard to hog raising;

.only about 12 percent of the pigs were insured. (The insur
ance costs about NT 30, and can pay up to NT 1,000.) How
ever, insurance is quite popular with regard to cattle 
raising. This is probably so because cattle are inuch more
expensive and represent a greater risk. In addition, cattle 
rai.Ang tends to be done by modern corporations, whereas pig 
ra .ing is still largely done on a small scale by farmers in 
.a t.raditional 
manner.
 

TABLE 4.10
 

Livestock Insurance Program, 1971
 

Type Total Number of Percent of

of Number of Animals Animals
 

Animal Animals1 
 Insured2 	 Insured
 

pig 3,078,548 360,916 	 12
 

cow 	 4,844 2,332 48
 

Sources:
 
1. 	Taiwan Statistical Data Book, 1972, p. 64, 65.
 
2. 	Statistical Yearbook of Activities of Taiwan's
 

Farmers' Associations, 1972 (in Chinese), p. 62.
 

Regulations of the Provincial Farmers' Association
 
require the township associations be reinsured through the
 
Provincial Farmers' Association insurance program. Insurance
 
contracts cannot be granted to political friends at this
 
level.
 

In certain places, the Taiwan Sugar Corporation plays
 
a major role in livestock improvement programs. Several
 
years ago, Taiw;.n Sugar Company began to raise hogs on a very

large scale, ooth to supply fertilizer for sugar cultivation
 
and to assure a supply of meat for the cities. In some
 
places the Taiwan Sugar Company will supply piglets of good
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strains (healthy, grow fast, high meat-to-fat ratio) to farm
ers, often in exchange for deliveries of sugar. Such a pro
gram often means that only farmers who grow sugar can get the
 
extra benefits of animal raising.
 

9. Special Programs
 

The programs discussed above are carried out in all
 
or most farmers' associations. Generally they are required
 
by regulations of the Provincial Farmers' Association. In
 
addition, there are a variety of special programs in which a
 
farmers' association may be involved. Some of these may be
 
experimental programs organized in cooperation with the cen
tral government; others may be entirely local in character.
 
We will discuss some examples of programs which are being
 
carried out.
 

a. Farm and Home Development Plan
 

The Farm and Home Development Plan was started in
 
1969; in.1972 it involved 807 families in 38 townships. In
 
this program small interest-free loans are given to partici
pating households for home improvement (especially toilet and
 
kitchen facilities) and for enlarging subsidiary agricultural
 
production. Improvement for the home and farm are coordi
nated in this program. The participating farm households are
 
required to keep very careful records of expenditures. Most
 
of the households increased their income. This is an experi
mental program of the Provincial Farmers' Association, admin
istered locally by the township farmers' associations'
 
extension departments.
 

b. Low Income Farmers' Approach Program
 

The Low Income Farmers' Approach Program was begun in 
1961 and by 1972 was adopted in 274 townships for 7,142 fami
lies. In this program, outstanding farmers in a community
 
are asked to visit low income farmers and help them make
 
plans to increase tbeir income. A majority of the partici
pating families showed some improvement after such counsel
ling. This is also a national program administered by the 
local farmers' association extension department.
 

c. Specialized Districts, Cooperative Programs
 

In December 1972, the central government in Taiwan
 
announced a major nine-point program for accelerating agri
cultural development. One of the points was the establish
ment of specialized agricultural production areas, in which
 
the scale of operation would be enlarged through cooperation
 
among farm families, and in which the level of technology
 
would be raised. In the initial plan, 120 areas were se
lected to become areas specializing in feed crops, certain
 



fruits and vegetables, livestock, dairy, and f.sh culture.
 
In addition, some areas were chosen for improving and mecha
nizing rice cultivation.
 

An example of such a program is a vegetable-special
ized district in Isi Lo Township. The main technical innova
tion is the use of net tents covering the fields. These nets 
reduce damage to crops from heavy rains. Since the nets also 
prevent insects from getting to the crops, the use of pesti
cides can be eliminated. (In Taiwan there is some concern 
about the health implications of ingesting pesticides.) The 
produce from this area is brought to a central recei.ving sta
tion where it is carefully grade(d and packed, and c- llec
tively trucked to Taipei for marketing, where it is sold at 
a fixed price. Seventy-six families participate in this 
project; the land nets is 7.6total under hectares. The cen
tral government subsidized this project with roughly

NT 200,000 for the rets and associated irrigation equipment
and another NT 400,000 for the vegetable-receiving station. 
Furthermore, it was subsidizing the transporting of the vege
tables to Taipei.
 

There is a similar project for rice cultivation, in

which 82 families with 60 hectares have joined in a mecha
nized rice growing specialized area. They have collectively

purchased (with very substantial assistance from the central
 
government) machinery for plowing, transplating, and harvest
ing. The harvest, however, belongs to the individual land 
owners, who supply fertilizer and management.
 

In a poor mountainous area near Taipei, the central
 
government is encouraging the establishment of a specialized
pig-raising district. According to the government plan, 50
 
farm families may participate, each of which must own over 2
 
hectares (to have sufficient fodder). They will get special

loans from the government (through the Land Bank) to build 
modern pig stys, to pipe in water under high pressure (which
is essential for cleaning pigs and preventing dise, ase), to 
provide equipment of processing and storing pig manure, for
electricity, and for purchasing piglets. Each family must 
raise at least 50 pigs, because with the very high cost of

animal feed the profit on each pig is low, and a small-scale 
operation is not viable. The families selected for this 
project will be one so that the associaalong raod, farmers' 
tion veterinarian can easily visit the pig farms. 

In all of these programs, funds come from the central 
government and the plans are very carefully worked out by
central authorities. The faimers' associations are expected
to administer the projects. Special regional coordinators
 
have been established and county government and county farm
ers' association are being bypassed. It is not clear how
 
many families will eventually participate in these specialized
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district projects. At the moment the number of families
 
benefiting through these programs is very small. If we as
sume that eventually 400 such districts are established, and
 
that each district involves 100 families, then only about 5
 
percent of the farm families would be involved.
 

d. Locally Sponsored Collective Action
 

One unusual and interesting example of locally gener
ated agricultural development is in Feng Shan City. There 
.the farmers' association is helping a poor village develop an 
animal husbandr, operation. In a village of 68 families, 54 
chose to Farticipate. Each participating family invested 
about NT 0i,000, for a total of NT 3 million. The farmers' 
association loaned them NT 7 million at a nominal rate of 
interest (0.6' per year). This capital was used to build a 
fish uond, a large pig sty (with associated high-pressure 
watrcr supply) capable of raising 1,265 head of pigs, and a 
dairy barn for 120 head of cattle. This whole operation is 
collectively owned by the families of the village, almost as 
stock holders. They elect managers, participate in the 
management decisions, work in the operations, and receive
 
-shares of the profits. This project is unique in all of
 
Taiwan because it is set up in a way to assure that everyone 
in the village shares in the profits of moidern technology. 
This unusual project was initiated entirely by the general 
manager of the Feng Shan Farmers' Association, a man of great 
insight and dynamism. The villagers are very happy with the 
results, as incomes are rising rapidly; but they did not 
imagine the plan by themselves.
 

In addi tion the Feng Shan Farmers' Association has
 
established agricultural machinery stations to rent out
 
machine services for rice cultivation, including plowing,
 
transplanting, spraying of pesticides, and harvesting. The
 
machine station even supplies the rice seedlings for trans
planting. There is much sense in this approach to mechaniza
tion, especially in Feng Shan, because the labor expenses are 
particularly high there due to the expanding industrial econ
oray in the region. However, the prices the farmers' associa
tion charges are somewhat below cost, so the project is sub
sidized. (There is also a certain amount of subsidy from
 
county and province governments.) Because the program is
 
losing money, it probably will not be expanded in its present 
form. 

These types of projects can be carried out in Feng 
Shan because the farmers' association is extraordinarily 
wealthy, perhaps the wealthiest in Taiwan, as a result of 
enormous prol.its farmers have made in selling their land to 
industrial concerns. In addition, the general manager of 
the Feng Shan Farmers' Association is an extraordinary man. 
I'e has tremendous insight, .'magination, energy, and drive. 
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Few other localities have the resources and leadership for.
 
such pro'.cts.
 

E. Personnel System of Farmers' Associations
 

A complex set of regulations written by the Provin
cial Farmers' Association governs the size of the staff of
 
each township farmers' association and its salary structure.
 
The regulations allow a little flexibility for the local
 
association to modify the staff size and salary scale within
 
sharp limits.
 

The system is based on rating farmers' associations
 
on a twenty-point scale. The rating is determined by a com
plex formula, which starts out with the profits made by the 
farmers' association, and then applies many adjustments to 
take into account ratio of profits to gross income, excessive 
use of capital assets, bad debts, excessive supervision ex
penses, inadequate extension services, low rates of animal
 
insurance and ot~ier factors.
 

The rating of a farmers' association fixed three
 
critical factors. First, it fixes the maximum number of
 
staff permitted, from as 1.w as six for the smallest, poorest
 
association to 120 for the largest and most profitable asso
ciations. Second, it limits the maximuQ percentage of total
 
revenue which may be spent on staff expenses. The smallest 
associations can spend up to 58 percent of revenues for its
 
staff, while the largest may spend only 39 percent. Finally, 
the rating establishes the value of each "saLary point." In 
the poorest issociations, the salary point is worth NT 26,
 
while in the richest it is worth NV 45.
 

Other regulations of the Provincial Farmers' Associa
tion specify the number of points that are associated with
 
each job. For example, the general manager receives 130 
points. The secretary gets 120 points. Department heads get 
about 1±0; workers who are senior middle school graduates get 
90 to 100; those with junior middle school training get 80-90; 
primary school graduates get 70-80. To compute the monthly 
salary, the number of points (associated with the job classi
fication) is multiplied times the value of each point (deter
mined by the profitability ranking of the association). Thus 
in Pu Yen (which ranks fairly low, so each salary point is
 
worth only NT 32) the head of the extension department earns
 
NT 3,250 per month. The head of the extension department in
 
Feng Shan (which ranks at the head of the list) receives
 
NT 4,950.
 

Within this system there is a little flexibility. 
First, the general manager (and only the general manager) may, 
be given a bonus, which might be NT 2,000 to NT 4,000 per 
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.month. This is determined by the board of directors of the
 
farmers' association. Secondly, the farmers' association may
 
decide to hire fewer than the maximum staff permitted, and
 
use the money saved to increase fringe benefits to the staff.
 
This practice has been followed in Feng Shan, where 15 sala
xies have been saved, and the funds used to purchase uniforms
 
for the staff and to provide free lunches. Still, however,
 
the association must observe the limitation on total staff
 
expenditures.
 

This salary system was very consciously designed to
 
give all staff of the farmers' association a direct incentive
 
to increase the profitability of the association. However, I
 
did not sense that the incentives actually had that much
 
effect. Staff numbers in low ranking associations tend to
 
feel that their low profitability and low salaries are re
lated to an unfortunate natural environment and quite beyond

their control. They often felt that the ranking system is 
unfair, because they are working as diligently as staff mem
bers in other areas, but still earn less. These staff mem
bers would prefer that employees of farmers' associations
 
were all paid the same, regardless of the profitability of
 
the association. Such equality might make it easier for poor
 
backward areas to attract higher quality staff. These criti
cisms were receiving careful attention during 1973 by the
 
Provincial Farmers' Association and the Joint Commission on
 
Rural Reconstruction.
 

Provincial Farmers' Association regulations also
 
specify the qualifications for most jobs in the farmers'
 
association in terms of age and education. The regulations
 
are tremendously detailed and specific; 163 basic job classi
fications are listed, each with a particular educational re
quirement, maximum age, and number of salary points. For
 
example, a general manager must be under 60 years old. If he
 
is a graduate of a specialized scientific school or has
 
passed higher level examinations, then he must have had three
 
years of experience in certain types of jobs. If his educa
tional level is lower, then his work experience must be
 
greater. For many other positions in the farmers' associa
tion, the age requirement is lower. There is a conscious
 
effort to assure that farmers' association staff do not be
come superannuated.
 

To assure that officials and staff of Sarmers' asso
ciations understand the system and all its regulations, the
 
Provincial Farmers' Association operates an in-service train
ing program at a special facility at T'ien Mu, near Taipei.
 
When a person becomes general manager of a farmers' associa
tion, he must attend a three-week training program. Every
 
year thereafter, he must attend a one-week program. Exten
sion department heads and extension agents have two weeks of
 
training each year. Accountants for the farmers' associa
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tions also get special training in the financial reporting
 

system. When the town-ship farmers' associations conduct
 

elections, the heads of the general affairs departments come
 

for special training on how to hold the elections.
 

F. Local Discretion
 

By now it should be clear that the farmers' associa

tions are very tightly circumscribed by regulations of the
 

Provincial Farmers' Association drafted in consultation with
 

various ministries of the central, and provincial governments.
 

One way of indicating the complexity of the regulations is
 

simply to note that the book containing the general laws for 

the farmers' association is 480 pages. In addition there is 
a 352-page book covering regulations for the supply and mar
keting departments. (I presume there are other detailed 
books on holding elections, extension, and accounting.)
 

a certain range of decisions that are
Nevertheless, there is 

made at the discretion of the local farmers' association, and
 

this makes control over the association a substantial prize.
 

1. Selection of Staff
 

One very important decision made locally is selection 
of staff. These decisions are somewhat limited by regula

tions regarding qualifications/ but still there is much au

tonomy in this regard. The selection of the general manager 
is made by the township farmers' association board of direc

tors. (If several people want the job, the local branch of 

the Nationalist Party may intervene and nomi.,ate one of them.) 

We will. discuss this process in more detail later.
 

The general manager appoints the staff of his farm
ers' association, with approval of the board of directors
 

required for all department heads. lie uses many criteria. 
of course, satisfy the legal qualificationsThe person must, 

of the job. The person should also be competent. In addi

tion, there is a certain tendency to hire people who are
 
or whose hiring will satisfy some particupolitical allies, 


lar political need. Another objective is to have every vil

lage in the township represented in the staff. This makes it 

easier for the farmers' association to reach each villaqe.
 

It is illegal for a general manager to appoint close rela

tives to staff positions, but this undoubtedly happens some

times.
 

There is, of course, wide variation in the applica

tion of these different principles. In Hsi Lo where the
 

salaries and fringe benefits of the farmers' association are
 

very high, many people want staff positions. The farmers'
 

association conducted examinations (with tests in the use of
 

the abacus, Chinese language, and Three Peoples' Principles).
 



-96-


Over 71 people took the test for sevenpositions. Elsewhere,
 
however, it was admitted that staff assignments were made on
 
the basis of letters of recommendation from members of the
 
farmers' association board of directors or supervisors.
 
Recommendations from directors and supervisors in the same
 
clique as the general manager were especially weighty.
 

In practice, there appears to be very little turnover
 
in the higher staff positions of the farmers' association.
 
It is not inusual to meet heads of extension, accounting, and
 
credit departments who have had the same job in the same
 
farmers' association for 15 or more years. They are expert

in the complexities of farmers' association management and
 
their experiences are invaluable to d general manager. How
ever, at the lower levels of the staff there is fairly rapid 
turnover. Young men often feel that the salaries of clerks 
are inadequate, and eventually leave for higher paying jobs.
Among young women employees, the turnover ib most rapid. A 
farmers' association will genedally employ many young women 
to work as counter girls in the credit ooartment and ac
countanits in other departments. They may number almost half 
the total staff. Many (but not all) farmers' associations
 
have an unwritten rule that when a woman gets married she
 
must resign her position. (This also involves giving up pen
sion rights.) The result of this is that there are very few
 
women in any supervisory positions (with the exception of the 
home economists). It also means that there is quite rapid 
turnover, and frequent opportunity for the general manager to 
give a job to the daughter of a political ally. There gen
erally.is far more patronage in the farmers' association than 
in the township office.
 

We should note that the Provincial Farmers' Associa
tion has the lecal power to dissolve a farmers' association.
 
This has the efiect of dismissing the general manager and the
 
entire staff. However, this power is only rarely used, and 
normally the higher authorities have no control or influence
 
over who are selected as staff members.
 

2. Helping a Few
 

Much money can be made by a few people who enter cer
tain highly profitable agricultural markets. The farmers'
 
association, although bound by many regulations, plays a
 
critical role in selecting which individuals will enter these
 
markets. This is most obvious with regard to mushrooms and 
asparagus, two crops the allocations of which are controlled
 
by the farmers' association, as we have pointed out above. 
In Pu Yen, 94 families have allocations from the farmers' 
associations to grow mushrooms. Of these, about a dozen
 
families have half of the total mushroom allotment. 1 Who are 

iThese families have between 500 and 2,000 ping of
 

http:erally.is
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these dozen families? They are the people who v4ere first 
willing to grow mushrobms. At the first stages, it was not, 
so obvious that mushrooms were so profitable. A large in
vestment of NT 400 per ping was required for the mushrooms 
shed, and the farmers' association would lend only NT 150 per
ping. Thus there was a' substantial investment required.
Those who started mushrooms were willing to take such a gam
ble. Many of them were close friends or relatives of the 
extension agents, and therefore were willing to trust the 
agents that the garnbl' would pay off. As we have noted 
above, one extention agent allotted himself 1,000 ~ijng. 

The situation with regard to asparagus is bJmilar.
 
A total of 90 families share Pu Yen's allotment for aspara
gus. Apparently (though I lack specific data) the distribu
tion of asparagus allotments is similar, and about a dozen 
families have extensive holdings. The allot-ments for growing 
asparagus also go to people who have grown the crop in the 
past. It is generally limiter'to sandy soil, so in Pu Yen 
township, 80 percent of the asparagus is grown in one village 
near a river, where the soil is sandy. 

In similar fashion, a farmers' association can play
 
a major role in selecting which families or -villages will 
participate in other special agricultural programs, for exam
ple the specialized production areas, where farmers will 
benefit from state subsidies and higher agricultural prices.
 

Through programs of these sorts, a farmers' associa
tion can play a major role in selecting a few dozen Camilies
 
(out of a few thousand) who will be able to participate
 
easily and safely in production of high profit crops. This
 
is a very substantial power.
 

3. Helping Many
 

A farmers' association has substantial liberty to
 
form marketing groups for the farmers, and help them trans
port their produce to markets where the prices are higher.
The Pu Yen Farmers' Association, for example, is considering 
purchasing a truck so it can take locally produced pigs

directly to market in Taipei. A farmers' association can 
also invest in certain types of factories, feed processing

factories, for example, to lower the cost of supplies to its 
members. Whether or not to undertake such activities is a 
decision made locally, with little input from higher levels. 

mushrooms; Pu Yen's total allotment is 14,900 ping. Mushroom
 
growers figure that the profits of 100 pin roughly ecjual the
 
profits on one hectare of rice. Thus about a dozen families
 
cultivate mushrooms on the scale equivalent to 5 hectares of
 
rice, which would be a large fa..n li, Pu Yen.
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4. He].ping Everyone
 

The farmers' association has total autonomy to spend
 

its profits as it chooses. Typical ways the farmers' asso

ciation spends its profits are for public works, especially
 
In addicontributions for school construction and roads. 


of the profits may go to a scholarship fund, as
tion, some 

197],previously discussed. It should be noted that in of 

township level farmers' associations, 31 out of 322 suffered
 

economic losses, so this discussion would be irrelevant for 

them. During the previous five years, roughly the same num

ber showed losses each year. 

5. Work Style 

The general atmosphere of a farmers' association is
 

general manager of the board of directors.determined by the 
During what hours will the farmers' association be open? 

Will all staff go home for lunch, leaving the offices closed 

for two hours at mid-day? Or will the staff eat at the farm

ers' associatoion, so that the offices can be open during the 

members' lunch hours? Will bare-foot farmers feel comfort
the staff? Or will they be insulted? Willable talking with 


staff be punctual in worb, or often late? Will they wear uni-


Will staff menbers be permitted to have very longforms? 
that they have escaped the distressfingernajlF,, indicating 

of manual labor? Will extension agents take off their shoes 

and go down into the paddy with the farmers to inspect crops? 

Or will they offer advice from the roadside? Or will they 

never leave their offices? Do staff of the farmers' associa
or shops" thattion frequent the local "tea shops" "wine 

the associaemphasize prostitution services? Will farmers' 
convenient to thetion establish bj-anch offices in locations 

farmers who live far away?
 

These kinds of questions are determined locally, by
 

the general manager and the board of directors; and there is
 
in how they deal with these questions. All
great variation 

Thus farmersanswers to the above questions are possible. 
have a wide variety of feelings toward the farmers' associa

tions. Some fee, that the farmers' association is simply a
 

that sol]s them fertilizer, seeds, and pesticides.
busines: 

Others are more hostile, seeing it as a corrupt group that
 

toexploits them, collecting taxes and making other charges 


fund huge parties at places of prostitution. In other
 

places, however, the farmers' association is considered an
 

orcanization that serves important needs of the farmers. 

There appears to be virtually no supervision of these 

aspects of work of the farmers' association by higher levels, 

either through the provincial farmers' association, govern

ment', or Nationalist Party. 
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G. Political Role of Farmers' Associations
 

Farmers' associations play important roles in both 
local and provincial politics in Taiwan. We have pointed out 
above how the farmers' association can strongly affect the 
lives of roughly one hundred families in a township, includ
ing those people on the staff and those who are assisted in 
entering highly profitable markets. This fact by itself 
would make the farmers' association important in the politi
cal life of a township, but there are other reasons which 
multiply this factor. The farmers' association is often an
 
important stepping ptone for a person in a political career.
 
A person who serves as general manager has an opportunity to 
establish a reputation for administrative abil.ity, honesty, 
perceptiveness, and concern for the welfare of the farmers. 
More important, the farmers' association can provide someone 
with i political base. It is virtually the only independent
organization with direct contact with every village. Farmers' 
association staff can report oh the political climate in each 
village and can suggest to the general manager favors he can
 
do for people to expand his popularity (such as giving a job
 
to someone's daughter) . In short, the farmers' association 
can become, in the context of an election campaign, a very
powerful vote-getting machine. Probably its only rival in 
terms of grass-roots contacts are temple organizations.
 

The farmers' association should not be considered 
functionally an opposition party to the Nationalist Party. 
Indeed, most farmers' association general managers are nomi
nated by the Paj.ty and are members. HowJever, the farmers' 
associations clearly provide a potentially independent polit
ical base, one whi.ch can bypass Nationalist Party contacts in 
the villages. This is probably considered appropriale by 
many Taiwanese, who consider perpetual rule by mainlanders 
inappropriate, and who do not want to tighten the Nationalist
 
Party's monopoly of political power.
 

Although a farmers' association's political muscle is 
within its own township, this power can be used in establish
ing relations with other farmers' associations. A farmers' 
association can throw its weight behind a candidate for 
county or provincial office and then begin to play a role in
 
higher level politics.
 

It is not surprising that politically ambitious peo
ple are often attracted to work in farmers' associations.
 
Indeed, the Natioaalist leadership considers one of the sub
sidiary functions of the farmers' associations to be training
 
local leadership. Kwoh described this role in 1963: .
 

Although they are organized primarily for social and eco
nomic development in rural areas, the farmers' associa
tions offer the best opportunity for training local
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leaders in parliamentary procedures and in self-help
 
activities. Local leaders can be best trained when
 
there is a job to be done. It is no surprise to find
 
that five of the present sixteen magistrates, one of
 
the five mayors, eleven of the seventy-four members
 
of the Provincial Assembly, over 40 percent of the
 
township office heads, and 30 percent of the members
 
of the county and city assemblies were former elected
 
officers of the farmers' associations.

1
 

Laws now prevent political leaders from holding both a gov
ernmental representative position and the office of farmers'
 
association general manager concurreiltly, but the farmers'
 
association remains an important stepping stone in political
 
careers.
 

Because of the potential political resources of the
 
farmers' association as well as its limited discretionary
 
authority, there is sometimes intense competition between
 
local factions to gain control over the association. The
 
competition is manifested in elections for the farmers' asso
ciation representative assembly; it is continued when the
 
representative assembly selects a board of directors and when
 
the directors select a general manager,, The elections within
 
the farmers' association are similar to elections for public
 
office. Candidates for the representative assembly canvass
 
their friends, relatives, and anyone else who might owe a
 
favor. As in elections for township representative, the
 
election for farmers' association representative involve cash
 
paymen'ts to voters. In one village it was reported that
 
repre,,entatives often had to pay 30 voters roughly NT 60 to
 
NT 70, with a total outlay of NT 2,000 to NT 3,000.
 

For the winners, this cash expenditure is quickly
 
recovered. When the representative assembly meets to select
 
a board of directors, the candidates for the board of direc
tors will give cash payments to the representatives, perhaps
 
up to NT 6,000 to each representative who will vote favor
ably. The representative has already made a profit. The
 
director has invested perhaps NT 20,000 in his election. In
 
wealthy areas it might cost as much as NT 100,000 to get
 
elected to the board of directors.
 

The successful director has an opportunity to earn
 
back his investment with profit, as the board of directors
 
elects a chairman of the board and the general manager. A
 
chairman of the board may pay a director NT 20,000 or more
 
if his vote is needed, for a total expenditure of up to
 
NT 200,000. The general manager may pay much more, with a
 
t-&il expenditure of NT 1,000,000 possible. If there is 

Kwoh, op. cit., p. 74. 
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intense competiti .ween factions the head of the KMT mass 
service station m ' ip mediate and eventually nominate the 
general manager. 

Although mu h mqney changes hands in the course of 
these elections, and although some people make a substantial 
profit, it would be quite wrong to consider these elections 
as simply a business venture. As a business, politics is 
very risky. Many people lose a lot of money. What makes it 
attractive is not immediate profit but the status that goes 
with leadership. In addition there is an opportunity to help 
friends get jobs and mushrooms, and the chance to develop a 
political base which can lead to an exciting and lucrative 
political career in the long run. 

It must be stressed, of course, that there is tremen
dous variation in Taiwan with respect to the level of politi
cal involvement of the farmers', association and with respect 
to the competition for leadership of it. I have no way of
 
estimating what percent of farmers' associations have intense
 
competition and the expensive electioneering described above.
 

During 1973 the central government in Taiwan was
 
feeling that the high level of political inv6lvement and in
tense competition of the farmers' association was undesirable
 
for several reasons. There was a fear that too many general
 
managers were concerned only about their own political ca
reers and were riot providing effective leadership on behalf 
of the local farmers. Especially if they used political cri
teria in hiring staff, the farmers' associations would lack 
competent and interested staff to provide services to the 
farmers. Farmers' associations might not be able to develop
 
a vision of agricultural transformation for their locality 
and might be unwilling to improve services. For example, to 
assist producLion, they could stay open later, deliver ferti
lizer and pick up rice directly in the villages instead of 
requiring farmers to transport goods from and to a central 
warehouse. Also under consideration is a national health 
insurance program which would be administered in rural areas 
by farmers' associations; but there is concern about the 
ability of the farmers' associations to assume inc:eased re
sponsibilities. 

A second problem with political competition was that 
if townships are sharply divided and if one faction has com
plete control over the farmers' association, then members of 
the other faction would not deposit money in the farmers'
 
association credit department. Deposits would decrease, and
 
the ability of the association to make money would be cur
tailed. This might result in a reduction of services, espe
cially extension work.
 

Moreover, the Nationalist government feared that if
 
many farmers considered the farmers' associations to be
 



corrupt and unresponsive, there might be widespread dissatis
'faction. This could conceivably become the base for an oppo
sition political movement to oust the Nationalist government

and have either Taiwan independence or integration with the
 
mainland, with some form of local autonomy. The Nationalist
 
Party's claim to leadership is based on the myth that it will
 
soon recover the mainland, but as this myth is being shat
tered by the realities of the Chinese revolution and interna
tional politics, the theoretical basis for the Nationalist
 
government dissolves. This political problem is compounded
by the transferring of power from Generalissimo Chiang Kai
shek to his son Chiang Ching-kuo, which has been almost com
pleted. This transfer may, in fact, open the possibilities
 
to new initiatives out of the Nationalists' conundrum. What
ever Chiang Ching--kuo decides to do about the basic political
issue facing Taiwan, it is essential to have a satisfied 
peasantry.
 

One might push this political. argument even fartner. 
The farmers' associations represent perhaps the only poten
tially independent political organization in rural Taiwan.
 
As Taiwan enters a period of difficult choices with regard
to Taiwan independence and negotiations with the mainland, 
Chiang Ching-kuo may wish to reduce or eliminate all alterna
tive bases of political power, so that when he decides how 
to move into the future, there will be little organized,
effective opposition. (The one thing that is certain is that
 
whatever he decides, many people will have serious objec
tions, which could result in internal violence.)
 

For these reasons, the cen'<ral government was consid
ering a plan in 1973 to restructure radically the farmers' 
associations. Under discussion was a plan in which the cen
tral government (through a committee of the JCRR, Provincial
 
Farmers' Association, etc.) would nominate the general mana
gers for the township farmers' associations. The local board 
of directors would still be elected, and would have the power

to reject the person nominated by the central government. In 
such a case, the central government would nominate someone 
else. Such a system would permit the central government to
 
make certain that the general managers of farmers' associa
tions were technically competent, had a good vision of rural
 
development, and were not corrupt. Obviously, too, it would
 
greatly strengthen the hand of the central government in 
local politics, and reduce the farmers' association's posi
tion as 
a potentially independent political base. The change
 
was opposed by bureaucrats in the higher levels of the Pro
vincial Farmers' Association, from JCRR, from National Taiwan
 
University and by the farmers' associations at local levels.
 
They argued that despite some highly poi ularized exposes of
 
corruption in the farmers' associations, most of them were
 
doing their work quite well. Moreover, the tight regulations

under which the farmers' associations operate assure that
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most crucial activities are carried out effectively, despite
 
occasional corruption.
 

Farmers' associations also play a subtle role in pro
vincial politics. They carry the views of peasants into the 
highest government councils in Taipei. Owing to strict gov
ernment controls, it would be incorrect to say that the 
farmers' associations are analogous to interest groups and 
represent the interest of farmers. Nevertheless, the farmers' 
associations can convey the views of farmers and the inten
sity of their feelings on various issues. The fact that- the 
associations are enmeshed in local politics means that they 
can carry the message with greater clarity. I havc not 
studied how the central and provincial governnents make pol
icy; undoubtedly the views of farmers are relevant but by no 
means compelling. The farmers' association has the important 
power of warning the central government that it faces loss of 
legitimacy if it pursues certain policies. Policies which 
the farmers' association has affected in this manner include 
the reduction of fertilizer price, the termination of the 
rice-fertilizer exchange system, the expansion of government 
assistance for agricultural development, and the land con
solidation program.
 

H. Conclusion
 

The farmers' associations play several critical 
roles. Most important, they have distributed seeds and fer
tilizer in such a manner that everyone has benefited from 
modern technology. They have also played a crucial role in
 
the earliest stages of int-oduci-ng new crops. it is unusual 
in any country that the profits from local banks and food 
processing ire used for extension, for scholarships, and to 
assure equality of access to modern technoloqy; in this re
gard Taiwan's farmers' associations ale unique. .armers' 
associations also pLay an important role in local politics, 
providing an organizational base for politicians and helping 
about one hundred fami.lies in a township benefit a great deal 
from agricultural deve].opment or from goveinment service. 

It is important, however, not to overrate the role of 
the farmers' associations. They do not shape the basic pat
terns of economic development in a region. They do not shape 
class relations, culture, or education. Nor are they the 
major source of credit in rural Taiwan.
 

In most of their activities, the policies of the 
farmers' associations are strictly regulated by the Provin
cial Farmers' Association. The manner of making money, the 
types of services offered, the way in which fertilizer is 
distributed--all these are subject to rigid regulations. 
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Although farmers' associations are membership organi
zations, it is difficult to see how this affects their work.
 
Perhaps in some townships, the political competition affects
 
the work style of the associations. But it does not affect
 
the concrete work done by the associations. Indeed, no staff
 
member of a farmers' association or general manager with whom
 
I discussed the matter felt that being a membership organiza
tion in any way affected his work.
 

In the farmers' association, all members participate,
 
but participation means receiving seeds and having access to
 
education, extension, and fertilizer. Participation does not
 
include ability to shape the policies of the association.
 

Observers sometimes debate whether Taiwan's farmers'
 
associations are controlled by and for the farmers, and
 
represent the political strength of farmers; or whether they
 
are controlled by the government and used to crganize the
 
farmers and prevent spontaneous, independent peasant organi
zation. My judgment is that the latter view is more correct.
 

iTwo anthropologists agree: "Despite their name [the
 
farmers' associations] are in effect much more agencies
 
assisting the penetration of state power into the countrysidq
 
on the basis of township organization than vehicles of village
level mobilization or participation." Sung-hsing Wang and
 
Raymond Apthorpe, Rice Farming in Taiwan, Three Village Studies
 
(Taipei: Academia Sinica, 1974), p. 11.
 



Chapter 5
 

IRRIGATION ASSOCIATIONS
 

Irrigation Associations in Taiwan have the crucial
 
responsibility of getting water to the farmers' fields in the
 
right amounts at the right times. Virtually all of Taiwan's
 
paddy rice areas are irrigated with complex water distribu
tion systems which carefully regulate over time and space the
 
uneven supply of rain water. Irrigation associations are
 
organized similarly to farmers' associations; they are in
 
principle membership organizations, controlled democratically
 
by their members; but in reality all important policy deci
sions are made by the central government, and they follow
 
closely regulations and guidelines issued by the government.
 

A. Organization
 

There are 24 irrigation associations in Taiwan, vary
ing in size according to the size of various irrigation sys
tems. The largest covers 150,000 hectares in four counties.
 
The smallest covers by 754 hectares, in a few villages. Sev
eral irrigation associations are roughly coterminous with
 
counties, and some include several counties. Everyone who
 
might receive water from the association--and that essen
tially means all farmers except a few in mountain areas--are
 
required to join. In a fashion similar to the farmers' asso
ciation, the members elect representatives, and the repre
sentatives elect a chairman for the association. The Nation
alist Party frequently intervenes and makes a nomination for
 
the chairman. The chairman then appoints a staff. The staff
 
of an irrigation association is very substantial. For exam
ple, the Chang Hua Irrigation Association, a moderately large
 
one, has a full-time staff of 381 full-time professionals and
 
an additional 34 construction workers. It has 33 branch
 
offices to collect fees; these are staffed by over 200 people.
 
The headquarters is a large, three-story building, with large
 
and small-offices, map rooms, and meeting rooms. Over 100
 
people work at headquarters, including over 40 college gradu
ate technicians. It has a total annual budget of roughly
 
NT 130 million (US $3.5 million). About one-half of its in
come comes from fees from the members; the rest comes in
 
grants and loans from the government.
 

The irrigation associations function under regula
tions issued by the central government, which specify inter
nal organization, rights and obligations of members, staffing
 
procedures, patterns of supervision, and financial manage
ment.
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B. Obligations of Members
 

Members have three important obligations to the irri
gation association. The first is paying fees for water use.
 
The fees are determined by the kind of water service a piece
 
of land receives. Land which gets assured, unlimited water
 
has higher fees; land which uses little water has lower fees.
 
However, even if the land uses no water from the irrigation
 
system but relies entirely on underground water pumped up
 
with private pumps, the owner still has to pay something.
 
The fees are basod on the area and rating of land as recorded
 
at the county land office which makes its records available
 
to the irrigation association. The fees may range from
 
NT 100 to NT 500 per hectare per crop. In a survey conducted
 
in 1967, it was found that irrigation fees constituted on the
 
average 4.1 percent of the total expenses involved in growing
 
rice. This fee is not voluntary; people who fail to pay can
 
be taken to court.
 

A second obligation of members of the irrigation
 
association is to do routine maintenance work on canals and
 
keep them clean and waterproof. To do this work the members
 
form small work teams. These are often roughly coterminous
 
with the natural villages.
 

The third obligation is to obey a whole variety of
 
regulations concerning water use. Stealing of water, block
ing canals, digging wells near canals, or any number of other
 
activities which would affect the supply of water are pro

2

hibited.


C. Activities of the Irrigation Associations
 

The irrigation association has the responsibility
 
for distributing water under its control. It does this by
 
controlling various gates, sluices, etc., which regulate the
 
height of water in various irrigation canals. According to
 
what principles is water allocated, especially if it is not
 
in adequate supply? What discretion does the chairman and
 
representatives of the irrigation association have? In a
 
manner analogous to the farmers' associations, the irrigation
 
associations are subject to strict regulation of the national
 
government when it comes to distributing water. The basic
 
system is controlled by the Water Law of the Republic of
 

l"Taiwan Farm Income Survey of 1967," JCRR Economic
 

Digest Series No. 20, p. 63, 69.
 

2Canute Vandermeer, "Water Thievery in a Rice Irriga

tion System in Taiwan," Annals of the Association of American
 
Geographics Vol. 61, No. 1 (March 1971), p. 156-79.
 



-107-


China, passed in 1942 and amended in 1963. The law states
 
that priority in water rights is determined by the order in
 
which land was originally registered. In Chang IHua county,
 
some land was registereU by the first settlers from Fukien 
in the 1700's. They took the best land, near the mountains
 
with good water resources. As more and more people settled 
in Taiwan, they moved closer to the ocean and farther from
 
the water source in the mountains. Land in some areas (in

Erh Lin, for example) was not registered until the early and
 
mid-1900's. Thus it is that areas close to the mountains
 
are always given enough water, and areas near the ocean (such 
as Erh Lin) frequently have water shortages. Farmers in Erh 
Lin often dig wells to tap underground water, but the irri
gation association has not been willing to dig large wells 
in the region, ostensibly for fear that they would lower the 
water table too much. 

In certain regions where there is a shortage of
 
water, various patterns of rotational irrigation have been
 
implemented. In some regions, there is a three-year rotation
 
system, under whi.ch farm land is divided into small areas of
 
about 150 hectares. This area is in turn divided in thirds;

each third may be planted to rice, sugar cane, or some other
 
crop in rotation. In some localities, this system was adopt
ed during the time of the Japanese occupation.
 

Another pattern of rotational irrigation permits the
 
planting of rice on *all land, but strictly rotates water to
 
all fields. Under this system, the supply of water to the
 
fields is reduced below previous practices, but it is still
 
sufficient to grow rice. ± Needless to say, people with full
 
water rights were reluctant to experiment with less water
 
than they had previously used. The process by which irriga
tion associations adopted this practice is not clear, but the
 
changes were planned basically by the central and provincial
 
governments, including the Provincial Department of Agricul
ture and Forestry, the Provincial Food Bureau, the Provincial
 
Water Conservancy Bureau, and the Provincial Agricultural
 
Research Institute. In some places the commencement of rota
tional irrigation requir~d arresting a few people who tried
 
to obstruct the program.,
 

Another responsibility of the irrigation association
 
is constructing improved dams, water regulating devices,
 
canals, bridges, etc. In Chang Hua, for example, in 1972,
 
63 percent of the budget went to maintenance of the water

iIrrigation and Engineering Division, JCRR, Rota
tional Irrigation Development in Taiwan (JCRR, 1968).
 

Private communication from Gilbert Levine, Cornell
 
University.
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works and construction of new projects. I do not know the
 
relationship between the irrigation associations and the cen
tral and provincial governments with respect to planning of
 
individual construction projects, but I would suspect that
 
the central government has a very strong, if not dominant
 
voice in the selection of projects. The central and provin
cial governments supply 50 percent of the cost of new pro
jects, and often loan the rest of the funds.
 

D. Local Discretion
 

If the principles of water allocation and the plans
 
for new construction projects are basically dominated by the
 
national government, what kinds of decisions can the local 
irrigation association make? First, the irrigation associa
tion is not totally powerless in its relationship with higher
levels of government. If there is strong opposition to adop
tion of rotational irrigation or to construction (and fund 
raising) for a large project, the local irrigation associa
tion can ?elay for a long time adoption of the program. Per
haps the delay will be indefinite, or uitil higher levels 
suggest an alternative.
 

Secondly, the irrigation association has a certain
 
degree of discretion concerning how rigidly it enforces water
 
policy. For example, there are some areas which are supposed

to have a three-year rotational system, but in reality, the 
system is not followed and all farmers grow rice, instead of
 
only one--third. 1 

Another aspect of discretion involves patronage. The
 
chairman of the irrigation association has broad discretion
 
ii hiriig staff. Also there is a certain element of discre
tion in selecting construction companies to perform the major
construction tasks. In theory, there is a system of bidding
for the contracts, and the chairman is supposed to select the 
lowest bid. However, some people in Taiwan suspect that 
there is some corruption with regard to letting of contracts.
 
The result of Lhe system is that local political factors and 
corruption can influence whio gets jobs and construction con
tracts, They might influence slightly the cost of water 
fees, buL they will not influence who gets water. The cen
tral government is presently considering changing the legal 
structure of the irrigation association so that the chairman
 

1iBurLon Pasternak, "The Sociology of Irrigation, Two 
Taiwanese Villages," in W. E. Willmott, Economic Organization 
in Chinese Society (Stanford: Stanford University Press, 
1972), p. 201. 
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will be appointed by the central government.1
 

The irrigation association should, then, be consid
ered an organizational. device to assure that farmers will pay
all the management costs and some of Lhe construction costs
for -upplying irrigation water. It provides an organized way
of settling most displites and enforcing discipline over water
distribut Lon. 2 " a-Mso assures that farmers paiti.cipate in
routine maintenau je ,)f local canals. It is not a way in
which farmers rf,-ke ba-lic decisions about the paLtern of agri
culturaJ development in region, it does atheir but provide
channel for farmers to convey their views about water policy
 
to the government.
 

iThis plan is clearly similar to the changes that
 
were suggested for the farmers' associations. Undoubtedly

the same technical and political forces and argument are at
 
work. 
I do not know if this pian has been adopted.
 

2Of course not all disputes are avoided. Gallin re
ports how a dispute over water led to conflict between two
 
villages, which eventually went to court. Gallin, 
isin Hsing,
 
p. 181-87.
 



Chapter 6 

VILLAGE LEVEL ORGANIZATION
 

Up to this point we have discussed primarily rural
 
organization at the township level, with special emphasis on
 
the township office and the farmers' association. The town
ship includes perhaps 20 to 30 villages (each with a natural
 
settlement, part of one, or several), and we have touched
 
upon organizations in the vi.llages only marg-nalJy, and in 
so far as they relate to township organizatLons. This empha
sis has been deliberate, and reflects my judgment concerning
 
what the important organizations are. It is useful, however, 
to adopt briefly the perspective of the village, and summa
rize the organizational patterns from that level.
 

Village Leader
 

Each village has a leader (ts'un chang or li chang). 
Sometimes the
Technically, he is elected for a fixed term. 


elections are wide open and competitive; other times he is
 
selected through discussions and cormon consent with the 
village. The major task of the vlthie hea l is to help medi
ate disputes within a village, for e(Ymple, matrimonial or 
family disputes, employer-employee oiLputes, or arguments. 
over land and water use. (If he cannot mediate a dispute, 
other respected people in the village may or the head of the 
township 1U(41' service station will try to resolve it. Very 
few disputes go to civil court.) A village leader should be 
mature and impartial, should have the respect of most people 
in the village, so that his judgments will be accepted. (In 
some cases, he is a "front man" for someone else who is high
ly respected in the village.) Another function of the vil
lage head is to represent the village for ceremonial occa
sions, for example, at the opening of a school or bridge. 
The village leader will also convey the interests of a 
village to the township office for consideration in planning 

land consolid .tion, community devarious activities, including 

no
velopment, etc. The viilage leader receives emoluments 

for his labors. lie has no budget from any source. He has 
no office for conducting business. Ile goes about his farming 
work as he always has done, and when people have problems 
they come to him, either in the fields or to his home at 
lunch time ox after dinner.
 

Village Clerk 

While the village leader deals primarily with dis
putes within the village, the village clerk (ts'un kan shih
 

li kan hili) serves as a link between the village and
or 
township office, and makes sure that basic administration 
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reaches the village. The clerk is an employee of the town
ship office, its Civil Affairs Department, and on a regular 
payroll, receiving a monthly salary of perhaps NT 3,000. As
 
Other employees of the township office, he is appointed by
the township executive (and of course his department head). 
The village clerk need not be a resident of the village. lie 
has an office in the village (usually without a telpphone), 
and is expected to be in the office during most business 
hours. The village clerk helps villagers figure how much 
taxes to pay, and when and whexe to pay them. le makes sure 
that all young men register for compulsory military service.
 
fie also gathers statistics for the government (such as census
 
and crop reports). He helps organize elections in the vil
lage at appropriate times, lie conveys information about
 
government policy and activities to the villagers. To per
form this task of linking the village to the township, the
 
clerk may travel to the township office several times a week.
 

I did not get the impression that this job is espe
cially important or demanding now. Most villagers understand
 
their obligations to pay taxes and serve in the army, largely
 
through formal education and acclimatization to the National
ist government. Some village clerks are able to spend most
 
of their time taking care of grocery stores or the like. In
 
such a case, his salary from the township office seems un
necessary. Although the village clerk's function is not very
 
important now, it probably was a crucial role in the early
 
1950's when the Natipnalist government was consoli.dating 
political power. His importance could reemerge in the con
text of increased political conflict in Taiwan.
 

Agricultural Small Group Leader
 

The village has a particular organization to relate
 
to the farmers' association, namely the agricultural small
 
group (nung-shih hsiao-tsu) composed of all members of the
 
farmers' association in the village. These groups typically
 
have 150 to 250 members and elect a leader (nunq-shih hsiao
tsu chang) every four years. This agriculturai small group
 
leader is a crucial link between the farmers in the village
 
and the farmers' association. The leader is a local farmer
 
who continues working in the fields. He receives no salary
 
for this service and has no office, lie may hang a sign and.
 
a bulletin board in front of his home.
 

The main task of the small group leader is to pass
 
information from the farmers' association to the farmers.
 
For example, he will convey information about instruction
 
classes that the extension department is planning to offer
 
or opportunities to get mushroom or asparagus allotments.
 
He will explain the fertilizer allocation program and explain
 
why there is a fertilizer shortage. He may tell farmers that
 
the farmers' association has a new variety of sded, which can
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be procured at the extension department. He may keep farmers
 
informed of farm prices at different markets.
 

rhe small group leader gets this information from the
 
farmers' association in the form of mimeographed documents
 
(perhaps six a month) and from visiting the farmers' associa
tion to get information and clarify questions, perhaps twice
 
a week. He conveys this information to the farmers in the
 
village by posting notices on a bulletin board, by using a
 
loudspeaker, and by calling meetings when warranted. Much
 
information is spread by the informal "grapevine."
 

Irrigation Small Group Leader
 

The farmers using a particular irrigation system will
 
form an irrigation small group. The size of this group will
 
vary according to the ecological factors, but may typically
 
include 100 families with 100 to 150 hectares. It may or may
 
not be coterminous with the village. The irrigation small
 
group elects a chairman, who is a local farmer. The group
 
may be subdivided (if required by the ecological circum
stances) into teams of 15 to 20 farmers, who operate a total
 
of about 10 contiguous hectares. The irrigation small group
 
chairman communicates to the farmers news from the irrigation
 
association concerning timing and availability of water for
 
irrigation. He also mobilizes the farmers to contribute
 
their share of labor for routine canal and ditch maintenance. 

The irxigation small group has nothing to do with
 
collection of feeg for water; that is handled by the irriga
tion association's local work offices. Nor does the irriga
tion small group make any decisions concerning allocation of
 
water within its jurisdiction. That is handled by local
 
custom, which is that fields higher on the ditch have prior
ity.J A farmer lower on the di-tch must wait until the farm
ers higher up are satisfied that they have received enough 
water. Then the lower farmer may block the water supply from 
the highcr farmer, open the ditch to his own fields, and 
block water from fields lower than his own. When there is 
water shortage, so that the water is insufficient for farmers 
at the lower ends of the ditch, thievery and violence may
 
occur. The irrigation small group does not make allocations
 
in such a situation, but the chairman will communicate to the
 
irrigation association the seriousness of the shor'age. Then
 
the irrigation association will make a definitive allocation,
 
perhaps requiring rotational irrigation under a rigid time
 
schedule so that the fields lower down will not have crop 
failures.
 

iCanute Vandermeer, "Changing Water Control in a Tai
wanese Ricefie]d Irrigation," Annals of' the Association of 
Amrican Geojrahers, Vol. 58, No. 4 (---ceer 968), p. 
776V/. 
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The common thread running through those different
village level organizations is that they have no income, no 
permanent professional staff, and no power to make any allo
cations. Their purpos" is to provide channels for informing

the people of various government, farmers' association, and

irrigation association decisions and programs. Providing
these means of communication is quite important. Information
about the availability of new crops, and of new extension 
programs can be quite valuable.
 

Naturally, these various organizations and leaders 
are intimately associated with the village's own social 
stru.ture and wi th traditional social associations including
clan associations, temple associaLions, and the like. Will
ingness to share information arid responsibilities with regard
to irrigation ditch maintenance is related to a general
spirit of cohesiveness as a result of land reform, which
sharply reduced the cleavages in the villages between land 
owners and tenants. 



Chapter 7
 

RURAL MANAGEMENT IN TAIWAN
 

Rural local governance in Taiwan is integrally re
lated to national policy. We have seen that virtually every
decision regarding patterns of development and allocation of
 
resources (with the exception of selection of patronage) is
made by the central and provincial government and carried out
by the township offices, farmers' associations, and irriga
tion associations. Throughout this study, we have suggested

some of the reasons why administration works in Taiwan and
 
local officials are willing to accept national policy, in
cluding the tremendous military monopoly of the Nationalist
 
government in Taiwan and the strong tendency in Chinese cul
ture to accept and ohey authority, especially when the polit
ical system is united and powerful. We have also pointed out 
a variety of administrative -nd financial controls over 
local
authorities, have noted the role of the.Nationalist Party in
making nominations for local leaders, and have suggested that
the police play a role in investigating violations of law.

In this section, I would like to suggest four other reasons

why rural administration works in Taiwan. These include:
(1) the intensity of administration, (2) the multiplicity ofchannels of comunicaLion, (3) the special role of n-ainland
ers in the administration of Taiwan, and (4) the balance that
has been achie.ved between local and central political systems. 

A. Intensity of Administration
 

In rural Taiwan, administration is done on an extraordinarily detailed basis. Fer-tilizer is allocated precisely
to every small plot of land. Taxes and irrigation fees arecollected on all land. All the population is registered; 
census data are complete. Virtually every male does serve

in the army, acccrding to the universal conscription law. 
Postal service goes to every household. Police offices have

records of every household. In short, in a variety of ways,
the administrative sysLem reaches direccly every individual, 
every house, every square meter of land. 
The administrative
 
system does not rely on or permit organizations of any sort 
to play an autonomous intermediary role. 

This extraordinary degree of administrative control 
comes from several factors. Detailed,.accurate land records 
are crucial for tax and water fee collection and for ferti
lizer allocations. These records, as we have pointed outearlier, were collected by the Japanese colonial administra
tors starting around 1900. By the time.the Nationalist 
government had control over Taiwan, virtually all the arable
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land was under cultivation, so.there has been no need for a
 
new cadestral survey. The land offices have the much simpler

task of keeping track of land sales and purchases.
 

Secondly, the Nationalist government has insisted
 
that government and other associations at every level be ade
quately staffed. Table 7.1 summarizes administrative per
sonnel in Chang Hua County, with a population of about 1 mil
lion people. Over 5,700 people are employed full time in
 
administration.
 

TABLE 7.1
 

Partial Summary of Full-Time Administrative Personnel
 
in Chang Hua County, 1972
 

Number of
 
Staff
 

County Level:
 
County headquarters 330
 
County field offices for tax collection
 

and land registration 401
 
Police 1,121
 
County Farmers' Association 64
 
Irrigation Association 425
 
Misc. inspection and construction 29
 

Township Level:
 
Township offices 1,395

Township Farmers' Associations 1,068

Township Assembly staff 69
 

Associated with Central Government:
 
Post and telecommunications services
 

(estimate) 600
 

KMT service stations (estimate) 200
 

TOTAL 
 5,702
 

Note:
 
This table does not include judicial and military person

nel of the central government, as well as staff of the pro
vincial grain department, improved farm stations, and other
 
central and provincial offices which may have staff in Chang

Hua County. Thus it is a partial listing. I doubt, however,
 
if all these people not included would total more than. a
 
couple of hundred (leaving out the army).
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There are in addition almost 2,000 people who are mostly
 
farmers who serve voluntarily in some fashion to assist rural
 
administration. These are summarized in Table 7.2.1
 

TABLE 7.2
 

Voluntary, Part-Time Administrators
 
in Chang Hua County
 

Village heads (estimate) 535
 
Farmers' Association directors and supervisors 367
 
Agricultural Small Group head 535
 
Irrigation Small Group head (estimated) 535
 

1,972
TOTAL 


These administrators are able to do their work in
 
detail because of the fairly high and rigid educational
 
qualifications which are enforced in Taiwan for getting gov
ernment (or farmers' association) work. There is no problem
 
of illiteracy in government offices. Intense administration
 
is also facilitated by widespread literacy in rural Taiwan.
 
Virtually everyone under the age of 40 can read.
 

The central political authorities have assured the
 
ability of rural local institutions to hire staff by giving
 
them strong financial foundations. The township-office gets
 
a fixed percentage of various taxes; although these are not
 
enough, thoy go a long way towards meeting the monthly pay

roll. Likewise, the farmers' associations are guaranteed a
 

certain income because of their role in tax collection and
 

fertilizer distribution. This is not to say that rural local
 

institutions are rich; they are not, but they can function
 
effectively, and this makes them different from rural local
 

institutions in many parts of the world.
 

B. Extensive Linkages
 

One of the distinctive features in the organization
 
of rural governance in Taiwan is that for every function
 
there are generally at least two responsible agencies. In
 

each facet of work, there are organizations to check on the
 
work of each other and to report to higher authorities.
 

IWe might note that neither of these figures includes
 
service personnel in the county; there are 5,962 primary and
 
middle school teachers and 187 workers in health stations.
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There is always an alternative set of reports, so that the
 
higher authorities are not trapped by lack of data.
 

In the village there are the village head and the
 
village clerk, with slightly different functions, and with 
different perspectives. With regard to agricultural ques
tions in the village, the agricultural small group head and 
the irrigation small group head can keep track of each other, 
All four have certain shared responsibilities and could re
port difficulties in the village or failure to carry out
 
government policy.
 

At the township level, there is the township office, 
the farmers' associaticn, and the KMT service station. Each 
organization can check the activities of the others, and re
port problems through its own communication channels. The 
police, of course, have their own responsibilities for inves
tig.ation and reporting. At the county level, the division of 
responsibilities is similar. The education system, with 
schools in most villages and all townships provides another 
channel of communication into localities.
 

While it may be'possible in some locations for all 
these organizaltions to function as a single cohesive unit, 
this is probably rare. The normal personal and bureaucratic 
rivalries ensure that there will always be political cleav
ages in the local political. systems, which will permit a 
point of entry for state power. It might be noted that the 
practice of assigni g several organizations or people to
 
share and compete for responsibility is a pattern of adminis
tration that has been utilized for thousands of years in 
China to assure that the center can maintain some leverage 
against local communities. 

While giving the state entry into the local political
 
and social system, these organizations also provide a mecha
nism for communicating desires of farmers to the central
 
state apparatus. Local government and farmers' associations
 
can complain and warn the central authorities that adoption
 
or continuation of certain policies will lead to loss of
 
political legitimacy. While they cannot force the central
 
authorities to change, the power of warning is significant
 
indeed.
 

C. Special Role of Mainlanders
 

Taiwan has one political cleavage that has profound

significance for rural administration--namely, the cleavage
 
between mainlanders and native Taiwanese. From the time that
 
the Nationalist government took Taiwan back from Japan until
 
1949 when it moved there, mainlanders took over the top ad
ministrative positions in Taiwan. One reason for this was
 



simply the fact that the Japanese had very deliberately re
fused to train people for high ranking administrative posi
tions. Another reason was to assure that Taiwan would serve
 
as a bas6 for the nationalist government. In 1949, when the
 
Nationalist government moved to Taiwan, the seizure of power

in Taiwan by mainlanders was completed.. Many experienced
 
administrators fled to Taiwan and were given new administra
tive jobs.
 

What is the situation now, twenty-five years later,
 
in rural Taiwan? Because most mainlanders who came to Taiwan
 
were either urban intellectuals and businessmen or soldiers,
 
very few settled in rural areas and became farmers. In rural
 
administration, however, mainlanders have a crucial, if not a
 
very visible role. They have not tried to assume positions
 
which obviously represent Taiwanese. For example, mainland
ers will not be township executives, heads of farmers' asso
ciations, or village heads. Mainlanders will, however,
 
commonly be found heading almost all departments that have 
critical political or financial power. For instance, the 
head of a branch office for collecting taxes or registering 
land will probably be a mainlander. The chief of police in 
a township may very we.ll be a mainlander. The head of secur
ity for a farmers' association is often a mainlander.
 
(Actually, he is on the payroll of the provincial grain
 
department, and guards the grainery as well as checks on
 
possible communists.) Many school principals are mainland
ers also. At the county government, most department heads 
will probably hbe mainlanders. 

These mainlanders tend to have certain perspectives
 
which strongly influence their work. First of all, they do
 
not have deep s;ocial roots in Taiwan. They are not part of
 
families, clans, factions, etc., that have special relations 
with other families going back Hundreds of years. (Of course 
they did not have all of these features when they lived in 
the mainland; but they could not bring their social world to 
Taiwan, so in Taiwan they are different.) Not only are the 
mainlanders not part of the social organization of Taiwan; 
they consider that social organization to be a threat to
 
their power. They feared that local social organizations
 
would maintain independent political power, and prevent the 

.penetration of Taiwanese society by the nationalist govern
ment. 

Unfettered by local social relations and somewhat
 
fearful of local independent political power, the mainlanders 
have been willing and able to attack ve'ry strongly the tradi
tional centers of social and political strength in Taiwan. 
This is most obvious in land reform. Mainland administra
tors, removed from the mainland, were able to carry out a 
land reform in Taiwan which they never could have done on 
the mainland. 
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Mainlanders tend to have another trait which contrib
utes to their strengths as effective administrators. The 
major legitimation for mainlander control over Taiwan is the 
argument that the Nationalist government will recover the 
mainland in the foreseeable future. To convince other gov
ernments that it can and should represent all of China and 
to convince the masses in the mainland that they can offer 
enlightened, progressive, effective, stable government, the 
nationalist government has considered its major priority 
turning Taiwan into a model province, a showcase, a proof 
that it can be a good government, a vindication of its past
 
failures on the mainland. If it cannot succeed in Taiwan, 
how can it possibly contemplate ruling the rest of China,
 
with a population 50 times that of Tatwan? 

For these reasons there is a certain tendency of
 
mainlanders to encourage the development of Taiwan, to make 
sure that almost all Taiwanese share to some extent Ln the 
benefits of economic development. Mainlanders; can shun cor
ruption themselves and ferret it out of the organizations 
they supervise.-


While the role of mainlanders has had certain benefi
cial results in effective administration, it has created many 
serious problems. Many Taiwanese feel that they have little 
control over their government because it is ruled by main
landers. Such resentment naturally can provide the base for 
a Taiwan independent movement. Moreover, many young, compe
tent Taiwanese feel that they cannot have a successful career 
in politics, and avoid working for the government. Over a 
long period of time, this can reduce the caliber of adminis
trators. Finally, as long as the political system relies on 
the myth of recovering the mainland its legitimacy is fragile 
and brittle, as no solution can be reached that will perpetu
ate the current situation indefinitely.
 

For these reasons the Nationalist government has re

cently commenced a major campaign to bring Taiwanese into the 
government at every level, and to end the imAge of mainlander 
control over the province of Taiwan. Taiwanese may fear that 
the policy is for public *relations and will not involve a 
real sharing of power. Mainlanders may feel unhappy about
 

IBy this I do not mean to argue that mainlanders do
 
not participate in corruption in Taiwan, but simply to state
 
that in general they do not participate in corruption of the
 
farmers' associations and local government, and energetically
 
seek to eliminate such corruption. I do not know the extent
 
of corruption in higher levels of government; in the past
 
there has been extensive corruption regarding the foreign aid
 
programs to the nationalist government, but I do not know if
 
such corruption continues.
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giving up their special predominance. However, it is clear
 
to me that Premier Chiang Ching-kuo is serious in this pol
icy, and that after a few years the political and administra
tive climate in Taiwan will be somewhat different.
 

D. Political Balance
 

To be effective, local government must have some 
participation of local people, especially local social lead
ers. Otherwise, compliance will become a major problem. To 
a large degree, rural local government in Taiwan does have 
participation of social leaders, and this is one reason for 
its effectiveness. This participation comes, in part, from 
the balance of power between the center and the localities.
 

There are two major arenas of politics in Taiwan:
 
the governmental political system and the local social polit
ical system.1 The former involves the policies and programs 
of the central and provincial governments, and all the state 
administrative machinery. (We will not try to describe the 
sub-arenas in the governmenLal political system, but they 
include military, economic, and other interests.) The local 
social political system involves individual leaders and fac
tions at the village and township level who seek primarily 
prestige and status or "face," according to Jacobs. They 
also seek power and profits that may result from leadership
 
roles, although lhey also may lose much money seeking status.2 

How do local leaders gain status? Before land re
form, status came principally from ownership of land. Land 
reform, however, changed the manner in which status was de
fined. Some people found status in making money in industry, 
transport or construction. Hlowever, election to office 
(either in the township office or the farmers' association) 
has increasingly become an alternative avenue Lo status. Of 
course other factors are also involved in this new manner of 
defining status. The change is related to the broad social 
transformation in Taiwan, through which the villages, former
ly substantially self-sufficient, are increasingly integrated 
into the provincial and indeed world cultural and economic 
system. This process has also been encouraged by the central' 
political system by opening local offices up to the electoral 
processes.3
 

This analysis (and vocabulary) is suggested by Bruce
 
Jacobs in an unpublished draft of his dissertation.
 

2Ibid.
 

3Recognition of local offices as a source of status
 
has come slowly. In the late 1950's, in five of the 22
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However, since local leaders are concerned primarily
 
with status and are little concerned with the uses of politi
cal power, the central political system can keep close con
trol on the actual policy operations of local offices. 
Through this careful decentralization of the allocation of 
status, the central political authorities have been able to 
get enthusiastic local participation in programs that are 
basically conceived and organized from the center.
 

. Conclusion
 

Rural local institutions in Taiwan function effec
tively not simply because of the way they are organized. 
They must be considered in the context of the entire politi
cal system and in terms of their relationships with higher 
political authorities. In Taiwan, the central political 
authorities have a strong desire for political stability and 
economic development, emphasizing industrialization and ur
banization. In this visLon, the rural sector was expected 
to provide much capital and labor. In recent years, the 
vision has changed somewhat, to include increase in rural 
incomes. The central authorities did not want localities to 
disrupt this vision, either through permitting local elites 
to dominate local politics and economic development, or 
through permitting the rural areas to retain all the benefits 
of agricultural growth, thus reducing the surplus available 
for investment in the industrial sector. Rural local insti
tutions, characterized by firm centralization, strict central 
regulations and guidelines coupled with some flexibility at 
local levels and a great deal of communication up and down 
the administration, were necessary for the central political
 
authorities to implement their vision. This also required
 
participation of local people, and this was achieved by per
mitting the status of local office to be distributed by the
 
local political processes.
 

While it is impossible to imagine the central author
ities carrying out their vision without an effective local
 

villages of Pu Yen, no one was willing to serve as village
 
head. Bernard Gallin, "Conflict Resolution in Changing Chi
nese Society: A Taiwanese Study," in Marc Swartz, Victor
 
Turner and Arthur Tuden, eds., Political Anthropology (Chi
cago: Aldine, 1966), p. 269-70. To some extent, competition
 
for office through elections has led to a new group of people
 
seeking status in this manner. Often they are distinct from
 
the traditional leadership and not highly regarded--until
 
they win office. Bernard Gallin, "Political Factionalism and
 
Its Impact on Chinese Village School Organization in Taiwan,"
 
in Marc Swartz, Local Level Politics (Chicago: Aldine,
 
1968), p. 383-99.
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administration, it is equally impossible to imagine the 
rural
 

local institutions carrying out economic and social develop-

Without
ment without leadership and support from the center. 


central leadership, rural local institutions would not have
 

carried out land reform, probably would not have assured
 

equality of access to different inputs, would not have 
en-


The rural
couraged industrialization in the same manner. 


local institutions in Taiwan have never had the political
 

power to force the central government to encourage agricul-

At best, it
tural development or to improve rural incomes. 


has been able to communicate the desires of farmers and other
 

people in rural areas to the central government; but in the
 

final analysis, the central authorities carried out the poli-

Since one of the policies has been to
cies they wanted to. 


assure political stability and modest growth in rural in

comes, there has been no fundamental conflict.
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