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NOTE

Chapter T of the Foreign Assistance Act of 1961, as smended in
1966, expresses Congressional interest in the possibility of making
greater use of joint agencies to administer aid to the rural sectors
of developing countries. In response to that provision, and as part
of an expanding series of evaluations of Agency progrems and assistance
techniques, the Office of Program and Policy Coordination requested
Mr. Richard Hough to investigate the record of the Sino~American
Joint Commission on Rural Reconstruction (JCRR). The JCRR is the
archetype of the jointly administered U.S.-host counbry asgency for
rural development, and is generally considered +to have been highly
successful.

Mr., Hough brings to the study many years of experience in the
administration of foreign assistance programs, Iincluding three years in
‘bhe Program Office of the U.S5. Mission to Taiwan during the period
1962-1965.

Mr. Hough's paper served as the basis of discussion ab the
February, 1968 meeting of the Administrator's Advisory Committee on
Economic Development (ACED)., The issues paper which was distributed
to Committee members prior to that meeting and a summary of the ACED
" discussion are attached as appendices.
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INTRODUCTION: THE TERMS OF REFERENCE

The Foreign Assistance Act of 1966 carries a new provision
dealing with A.I.D.'s administration of aid to the rural sector. This
provision, Chepter 7, encourages A,I,D. to establish, in cooperation
with host countries, Joint Commissions of Rural Development. Chapter 7
regds:

(a) The President is authorized to conclude
agreements with less developed countries providing
for the establishment in such countries of Joint
Commissions on Rural Development each of which shall
ke composed of one or more citizens of the United
States sppointed by the President and one or more
citizens of the country in which the Commission is
esteblished. A mejority of the members of each such
Commission shall be citizens of the country in which
it is established. Each such agreement shall provide
for the selection of the members who are citizens of
the country in which the Commission is established
who wherever feasible shall be selected in such manner
and for such terms of office as will insure to the
moximum extent possible their tenure and continuity
in office.

(b) A commission established pursuant to an
agreement authorized by this section shall be auth-
orized to formulate and carry out programs for
development of rural areas in the country in which
it is established, which may include such research,
training and other activities as may be necegsary or
appropriate for such development.

The language of Chapter 7 is permissive; its intent is to
provide an explicit Congressional mandate for application in aid-
recipient countries of the successful experience AID and its
predecessor agenciles have had with the joint commission approach to
rural development in the Republic of China on Taiwan. Modification
of the archetype institution, the Sino-American Joint Commission on
Rural Reconstruction (JCRR), would be necessary for its use to be
feasible in other countries. There is indeed a need to take a
close further lock azt the JCRR experience, disbilliing from it those
elements which might have aspplication, or prove amenable to adaptation,
in different institutional settings of other aid-reciplent countries.
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Initial consideration within A.I.D. of the opportunities and
problems presented by Chapter 7 has made it clesr that this provision
should not be appraised, policy-wise, in a term of reference which wounld
have the effect of limiting discussion to a further utilization of the
Joint commission approasch narrowly or mechanically derived from the
JCRR model. Rather it was apparent that the intent should be to view
broadly the JCRR experience as cne which we can learn significantly from
if anslyzed in its different dimensions (including but not limited to
jointness). We are looking for institutional means and techniques
that better reach the primary producers a.nd/or loeal sgentz of growth «
means calculated to position and chamnel our gssistance so that it has
8 grester positive impact upon rural development. JCRR as one of the
more successful experiments in our Agency 'memory” should be tapped in
this regard, not with the preconception of developing comparable models,
contrived at lesst in part external to other country situwations, but
rather with the aim of usging JCRR as a source of ideas for further
experimentation with aid techniques in the rural sector.

2.

The recent Report of the President's Science Advisory Committee,
The World Food Problem, stetes that "the scale, severity, and duration
of the world food problem are so great that a massive, long-range,
innovative effort unprecedented in humen history will be required to
master it."l The Report points out that "food needs will st least
double in the next two decades;™2 that "the vast majority of the
increased production must take place within the developing countries
themselves;”"3 and that "the bulk of the increase in food supply must
come from increased production of farm crops.'t Further, the Repord
places sharp emphasis on the key role of foreign technical assistance
in dealing effectively with the world food crisis. Particularly, the
extensive and intensive efforts proposed irply a cooperative U. S.
involvement with the agricultural institutions of developing countries
considerably beyond the scale and impact of our present programs.
Indeed, Chapter 7, reflecting the background of a deep and successful
American involvement through JCRR in the sgricultural development of
Taiwen, meshes extremely well with the Report's findings and recommend=
ations. Given the crucial nature of the food problem in the LDCs,
recipients and donors alike should be willing to try approaches that
have proven effective elsewhere in plenning and allocating external
assistance to agriculiure and the rural sector generally.

Iyolume 1, (May 1967), 11.
“Ibid., 12.
3bid., 17.
Y1bid., 29.
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Also, the policy implications of Chapter 7 should be
considered in light of its kindred provision of the Foreign
Assistance Act of 1966, Title IX. - The Utilization of Democratic
Institutions in Development. The intent of Title IX, is, at
least in part, to encourage A.X.D. program initiatives designed to
increase popular participation and to intensify the local and
pluralistic spread effects of ocur aid within the development
process. In this sense, Chapter 7 suggests spproaches caleculated
to meet the purposes of Tiile IX in that the character of the
JCRR program - its objectives, techniques and results - closely
parallels these purposes,

Chapter T also bears relation to Section 211(e) (The
Mondale Amendment) of the 1966 FAA which proves: "In any developing
countries or areas where food production is not increasing enough
to meet the demands of an expanding population, or diets are
seriously deficient, a high priority shell be given to efforis
to increase sgricultursl production, particularly the establishment
or cxpansion of adsptive regsesrch programs designed to increase
acre-yields of the major food crops. . . .° Again, Chapter 7
suggests directions in line with the thrust of 211(e) in that
adaptive research mounted for practicel and more or less immediate
ends at the level of the primary producer has been an integral
component of the JCRR program and in fact has generated dramatic
results.

3.

Within the asbove terms of reference, this paper first’
sketches in the traditional bilateral-counterpart form of aid
administration to the rural sector, stressing the problems involved;
systematically analyzes the JCRR experience; indicstes gpproaches

to and general examples of its possible adaptation; and illustratively

discusses country alternatives for Chepter 7 initistives. The aim
iz to stimulate a policy dialogue in A.I.D, which will Jead to a
positive, operstional response to Chapter 7.



CHAPTER I -

COUNTERPART ATD ADMINISTRATION

l. The Setting

The wltimate concern in this paper is with rural develop-
ment, i.e., development where the preponderant mess of people
resides: how to identify, gelvanize and channel the forces or key
varigbles of rural growth in a particular country, region or
Jocality. Although the farmer is the decisive element of develop- -
ment, the setting for development - natural (climate and soils)
and man-made (institutional, cultural and politico-social) is
no less central. Indeed i% is the setting which we are particular-
ly interested in here, especially the man-made institutional
setting or matrix from whence, or thru which, the changes =
technical, economie, social and political - are generated that
trigger development. Similarly, the role U. S, assistance, its
organization and methods, can pley in spurring growth is of key
concern, specifically its role in helping to buwild, change and
make more effective thepublic and private institutions vital to
this growth.

2. The Couﬁterpart Reletion

U. 5. methods of administering assistance to the rural
sector stand in need of improvement and change, notwithstanding
the significant achievements in some of the developing countries
which these methods have contributed to. As a general proposition,
experimentation and innovation certainly are called for in light
of the slow progress in food production in numerous countries
which have been recipients of our sgriculbural assistance for many
years and the contrasting growth imperatives of the future which
have been set forth by the President's Report on The World Food
Problem.

Aid administration to the rural sector in most of our
country programs is characterized by the counterpart advisory
relation. Projects are mounted through bilateral agreement between
recipient snd donor and staffed by host government offiecisls and
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technicians of the appropriaie ministries who are advised by

U. 8. technicians and/or consultents functioning as members of &
.8eparate U. 8. foreign aid mission. In effeect, projects are
implemented by complementary wnits in the recipient government

and U. S. mission, each with their own staff functioning separately
but hopefully in meaningful liaison and coordination. Policy and
program decisions likely will be made independently at the management
level by one party with the other performing the role of review

end approval.

American technlical assistancée to the rurasl sector largely
has been directed toward the development and modermization of host
country rural-sgriculbtural institutions: improving their cespacity
to create and upgrade skilled manpower resources and to provide
production, credit and marketing services to the farmers. These
goals have been pursued for the most part by providing U. S.
agricultural speciglists to work with host country counterparts at
the central govermment level, advising the latter, for example,
in the planning and execution of projects in infrastructure and
in research, demonstration and extension of proven practices to
the farmers. TIn effect, the assistance of A,I.D, and its predecessor
agencies to the rural sector of the IDCs - albeit with significant
exceptions - has been & bilateral training program for host country
rural and agriculiuwral technicians and sclentists, carried out
through American counterpert advisors and participent training
in the U. S. or third countries, and primarily oriented to central
government directions and expressed priorities.

These methods have succeeded in some countries in upe
grading the technical competence of ministries of sgriculiure and
other sgricultural development institutions. Indeed, it can be
falxly argued that where program goals have not been met the failing
has not been the assistance techniques used but rather the existence
of problems beyond our control or immediste remedy, e.g., politicel
instability, cultural blocks, primitive technology and the paucity
of skilled manpower. However, the validity of this argument can
be but partial. The counterpart sdvisory relation does have its
difficuities and/or wegknesses which have hindered and compromised
in varying measure the effectiveness of our assistance to rural
development.

The primary shortcoming of this approach is the separate
organizgtional and differentisted relation between the U. S. advisor
end his host government counterpart. This separation intensifies
the always dlfficult task, -soressential to effective technology
transfer, of adapting and melding external expertise to indigenous
problems and weys of doing things. It is indeed the exceptional
U. 8. technician who successfully bridges the dual orgenization gap.
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Similarly, when dissgreements and problems arise between
the advisor and hls counterpart, the resolution likely will be an
unsatisfactory arms length compromise not based on the objeetive
determingtion of the facts and issues which would be possible if
the two parties were working together in a Joint, or at least
closer professional environment.

Also, the U, 8. advisor-counterpart reletion does not
provide e perbticularly suitable means for American cooperation in
sector planning and analysis., Sector plenning requires closely
coordinated, crogs-disciplinary team-work to determine major problem
areas and to recommend sppropriate fiscal, economic and administrative
policies as well as ngbional resource allocation strategies. U. 8.
experts working out of & separate aid mission find it difficult o
involve themselves meaningfully in the complex process of rural-
agricultural planning.

Last, the inefficiencies produced by the discontinuity of
progrsm plemning and implementation resulting from relatively short
U. 3. A.I.D, perscnnel assignments and the time geps between replace=-
ments obviously are compounded by the institutional separgteness
of Americen staff and their host government counterparis.

5 Dr. Erven J. Long, Director of the A,I,D, Research and Institutional
Grants Staff of the War on Hunger Office, has commented on the counter-
part advisory relation along lines similar to the sbove: "The

problem of absorptive capacity for technical assistance is a legitimate
concern. In the case of cepital, ‘absorptive capscity' depends upon
levels of human skills and capabilities of public and private instituw
tions to put the capital to effective use. It may be quite different
in the case of technical assistance, depending in large part on the
menner in vhich it is provided, If provided purely in the form of
advice, it is confronted by the same types of limitabtions as is

capital assistance. However, properly designed, technical assistance
has as its primary objective and attribute the enhancing of these
limiting human skills and institutional capabilities. To the extent
that it truly concerns itself with assisting as well as advising,
technical assistance should help remove limitations on 'absorptive
cgpacity' as a significant limiting factor. Ways of extending
technical asslstance which augment rather than overload host country
'absorptive capacities' should be sought. This mey well require,

in many cases, that technical assistance workers assume a more partici-
pative and less purely sadvisory role than is characteristic. Clearly,
the present 'counterpart’ concept of linking one U. S. technician

with one ‘'counterpart' is very wasteful of our professional resources.”
Comments on A,I,D. Agricultural Program, (A.I.D./Weshington: December
1965), Mimeo., 15.
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3. The Transmission Belt

There are no doubt examples of U. S. ald missions over-
coming or minimizing the shortcomings of the counterpart relsation
through experienced and perceptive management and the work of high
quality technicians. However, it must be stressed that even when
we have succeeded in increasing the technical competence of rural
or egricultural institutions at the central government level, it is
far from assured that these institutions have the capacity to
generate the changes in traditionel local farming practices which
are pivotal to agricultural development., 6

It has been said that "too often we ignore a universal
'principle’ that the greabter the extent to which one involves
peasant farmers in programs devoted to their immediate problems
the greater the effectiveness of program implementation." 7
Universal or not, this principle does illustrate a major reason why
our assistance techniques and/or program methods, on balance, have
not chamneled U. S. aid so as Lo optimize its positive impect upon
agricultural development. Indeed, the key failing of our counter-
part approach to aid administrabtion, ab least to the rural sector,
is that this approach has not facilitated a resl penetration of
aid to the level of the primary producer. Put differently, we
have not sufficiently stimulated or encouraged policies and programs

6Dr. S. C. Hsieh, past Secretary Genersl of the JCRR and

now & senior official of the Asia Development Bank, mekes the same
point though in more unkind languege: "In many . . . « CASES, + + o
international assistance for agriculture could be channeled only
through the public agricultural agencies abt the national or federal
level which is far from the production-action level of agriculture.
Government red-tepe and inefficiency in administration plus un-
realistic central planning and programming have resulted in non-
implementation or delayed implementation of many agriculbural
development programs under international assistance." "Utilizing
International Assistance for Rural Development - JCRR Approach in
Taiwan," (Taipei, 1966), Mimeo., lh=15.

, Tc1ifton R. Wharton, “Strategies for Rural Development,"
(New York: October 1966), Mimeo, 12.
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by public and private institutions in the host country geared to
effective developmental action at the decisive level of the former
himself. The institutional transmission belt fashioned to
involve progressively the farmer in the tasks of development by
carrying downward incentives, innovations and services and by
transnitbing upward the Telt needs and problems of the farmers
has been neglected.

As Wharton puts it:

On the whole, agricultural assistance programs have
been problem and project oriented = what is the
problem and what project will solve it. Execubion
is usually from the top down: we must tell the
peasant farmer how to farm better. We identify
their problems and then we initiate programs and
projects to meet their problems. Actually, the
reverse should be the procedure. We should help
the farmer find out what they require to farm
better and then develop projects which will service
the Tarmers' needs and problems as they have identified
them. The approach should be Trom the bottom-up and
the focus shouwld be uwpon the people.

"Top-Dovn" and "Bottom-Up" approaches are not always
mutually exclusive for there are areas where both
epproaches should be followed in a complementary
fashion, My criticism is that "bottom=up" efforts
have been seriously neglected with disasgrous con~
sequences~~hoth economic and politiecal.

The significance of this study resis in large part upon
its persuasiveness in stimuleiing a more experimental and innovative
spirit in gpproaeching the ald~relation in the rural sector of retipient
societies, particularly with regaerd tc fostering a more dynamic
institutional setting for agricultursl development.

®1pid., 10,
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CHAPIER IX

THE JCRR EXPERIENCE

1, Historiezl Introduwetion

The ides of g joint Chinese = U.S. agency administering
Americaen agssistance to China's rural sector was concelved largely by
the Nationalist Chinese on the Mainland in the posteWorld War II period.
In late 1945, a China - Unibed States Agricultural Mission was organized
et the initiative of the Chinese Govermment to survey the needs of
rural reconstruction and development in Chins and to recommend a program
addressed to these needs. This Mission, composed of 13 Chinese and 10
Americen specialists prepared a Report on China's war-raveged rural
sector which was published in May 1947. The findings and proposals of
‘the Revort precipitated the discussions thet culminated in the establish-
ment of the Joint Commission on Rural Reconstruction.

The prime mover in creating JCRR.was Dr. Y. C. James Yen,
pioneer of the Chinese Mass Bducation Movement. Yen drafted the
memorandun in 1948 proposing the setting-up of JCRR and then pleyed an
influential role, slong with Congressman Walter Judd of Minnesota - a
former medical missionery in China - in obbaining the passage of the
Chine Aid Act which provided for JCRR as one of. its implementing arms.
The Act was passed by the 80th Congress in April 1948 and in August of
+thet year JCRR was formslly suthorized through an exchange of noies
between the two govermments. On October 1, 1948, JCRR was insugurated
in Nanking under the Chairmenship of the late Dr. Chiang Monlin, long-~
time Chancellor of prestigious Peking National University.

JCRR's programs on the Mainland, impressive as they were,
were shortlived. In August of 1949 with Commmnist victory on the
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Mainlend imminent, JCRR moved its headquerters and staff to the
Province of Taiwan.

2. Profile of JCRR

JCRR's charter, derivebive from @& Sino - Americen agree-
ment, permits it to opermbte on 8 semi-autonomous bagis. Functionally,
it is located oubtside of government lines of guthority, both Chinese
and U.S., and therefore gble to receive and approve projects directly
from rural orgsnizabtions, public and private. The Joint Commission is
however subjecht to the policy directbion and fiscal surveillance of the
two govermments as represented by the Premier of the Government of the
Republic of China (GBC) and the Director of the U.S. Aid Mission (now
the U.S. AID Representative) to China.

The structure of the JCRER is based upon joinbness. I is
‘headed by a bi-national commission, originally composed of three Chinese
and btwo Americen commissioners sppointed by the Presidents of the two
countries, and now of two Chinese and one Americen. The Commission
exercises its subhority through unanimous decisions.

The staff of the Commission included an American component
which varied in size from year-to-year, generally :in the range of eight
to ten. The largest at one time was fifteen. Some of the Americans
were Divigion Chiefs; the majority however were sibject-matter special-
ists working on the staff. The size of JCRR has changed considersbly
over the lsst two decades. In 1948, JCRR began operations with four
divisions snd e staff of 30, The high watermark of 11 divisions and
around 250 persons was reached in the early 1960s. At the present time,
the Commission is down to 9 divisions snd a staff of sbout 180 persons,
including 90 technicians.

? For a detailed deseription and enalysis of JORR's first year of
operations on Mainlend China see JCRR General Report - 1 (Taipei,

Msy 1950). For brief descriptions of this seme period with particular
emphasis upon JCRR's early asccomplishments, see Albert Ravenholt,
"Formosa's Rural Revolution," American Universities Field Staff Repord
(Merch, 1956), 19-2L; John D. Montgomery, Rutus B. Hughes, Reymond H. Davis,
"Rural Improvement and Political Development: The JCRR Model," Papers in
Comparative Public Administration, Nc. 7, American Socelty for Public
Adminigtrgtion (Wash., D. C., July 1966), T-8.
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The Ching Aid Act of 1948 stipulated that 10 percent of the
economic aid funds made availsble to the Republic of Chine could be
used to support JCRR programs. Within this preseription, the projects
and overheasd of the Joint Commission have been funded totally by U.S.
aid-generated local currencies and aid allotted U.S. dollars. Since
1950, JCRR has disbursed on Taiwen and the off-shore islends of Matsu
and Kinmen an approximate US$ 136 million, of which US$ 7.1 million
were appropristed for U.S. procured commodity and technieal assistance,
end the balence of 95% Taiwan local currency generated from U.S.
commodity imports. About two-thirds of the loecgl currency have been
grants to support public service and innovetive type projects while
one=third has been loans for capital investment projects with revenue
producing or income generating capacity. The major cabegories to which
JCRR resources heve been allocated include Waber Use end Control {31% of
the NT$ and 36% of the US$), Crop Production, Agriculbtural Credit,
Agricultural Extension, Rural Health, Fisheries, Forestry snd Soil
Conservation and Iivestock Production.

JCRR functioned through a markedly flexible and free finaneisl
end programming suthority. The controls exercised by the GRC and the
U.8. Aid Mission were limited for the most part bo review of the overall
budget year program snd intermittent post reviews of progrem per-
formence and results.l0 The logic of Jjointness strongly implied -the
need for this freedom and flexibility.

JCRR's program formebt is the project., The profusion of its
projects over the years blurs the fact thalt ‘the Commission, while giving
primary attention to the micro-setbing of "production-action” projects
particulerly through the early-to-middle 1950s, became increasingly
aware of the need for a reasonsbly systematic plemning effort for the
overall rural sector in Taiwan. The projects JCRR supported were
selected, on the whole, because they made sense within a "sequenced"
development strategy reflected in g series of agricultural Four-Year
Plans begiming in 1953.1%

10 Memorandum of Understanding Between the Economic Cooperation
Administration end Joint Commission of Rural Reconstruction in China
Defining Thelir Respective Spheres of Administrative Responsibility,
L1943), Mimeo.

1L see 5. C. Hsieh, "Utbilizing International Assistence for Rural
Development - JCRR Approach in Taiwan,” (Taipei, 1966), Mimeo, 13-1k.
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JCER is not an opersbing agency. Ites steff wborks through and
with public and private agencies ab all levels. . Project recipients are
agencies which solicit JCRR's technicel and capital assistance, assume
responsibility for project execution asnd mstch JCRR's finsncisl conbri-
bubion on an agreed basis. Since the beginning of the Commission's
operations on Taiwan, sponsoring sgencies have contributed sgboub
49 percent of the total finsncing of JCRR-sponsored projects.

The orgenizabions which heve been the beneficiaries of JCRR
resources are many and varied - well over TOO and ranging, for example,
from the Provincial Deparbment of Agriculture to Township Forest
Protection Associations.

JCRR~supported projects differ in magnitude and content, e.g.
an island-wide rate extermingtion progrem snd assistance to a single
Townshlp Farmers' Associgbtion for the renovetion of its warehouse.
Sinee 1950, the Commission has approved spproximately 6,500 projects
covering the lsndscape of rural Taiwan. These projects reflect an
approach of praguoabic end plecemesl problem solving, of directly
responding ‘to needs vhich have been generated upward by the farmers
themselves, and of sifting project proposals through a rather spacious
filter of development priorities.

The role JCRR has played in Taiwan's dramatic rural develop-
mentl® has been recounted elsewhere ,13 though not subjected as yet to the
cereful analysis it deserves. No doubt, this role has been of cenbral
importance; however it is pertinent to this paper to the extent that it
sheds light upon the major features of the JCRR experience snd iis
relevance to other country setbings.

lgI'he average annual growth rate of agriculbure in Taiwan, 1953~1964, the
12 year span of the three completed Four Year Agricultural Development
Plans, was 5.8% percent. See JCRR General Report XVI, (Taipei, 1965) 1.

LiMontgomery, op. cit., 9-12; S.C.Hsieh and T.H.Iee, "Agricultural
Development end Its Conbtributions to Economic Growbth in Taiwen,” Joinb
Commission on Rursl Recongtruction Economic Digest Series; No.lT7,
(Taipei, April 1066); S.C.Hsieh, "Impact of U.S. Foreign Aid on Taiwan's
Agricultural Development 1951~64" (Taipei, 1965), Mimeo; T.H.Shen,
Agricultursl Development on Taiwan Since World Wer II., (Ithaca: Comstock
Publighing Company, 1965).
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3. Major Features

Philosophy. It is an irony of the JCRR experience that the
rural development philosphy of the Commission's most prominent advocate
and founder, Dr. James Yen, was progressively pub aside in the initial
programs on the Mainland and then lergely Jjettisoned once JCRR lsunched
its intensive action programs on Taiwan.

Dr. Yen was the early proiagonist within JCRR of an "Integrated
Program of Rural Reconstruction" in large psrt modeled after his experis
ments with the Mass Education Movement in China. This progrem was
defined as "the spplication of & coordinated attack on the multiple
problems of a chosen rural community, the solution of which may require
political, economic and socilal changes that will effect the life of
the whole community, with a view of bringing about a new social order
for the betterment of rural life.” 14 The core idea was to mount in
pilot local conmunities a set of related activities such as adult
education, land reform, agriculiural extension, rural health and local
administration improvement, 1o be implemented more or less simulteneously,
with the objective of galvanizing throvgh the reinforeing action of
the activities major forces of social modernization and uplift.

Although this integrated community development strategy was
not without its successes, especially where land reform was an effective
element of the pilot program such as in Fukien and Szechuan Provinces,
JCRR thinking and agtion soon gravitated to a less grandiose, project-
oriented a.pproach.l The administrative arms of the former strategy,
the Social Educgitional end Inbegrated Program Divisions, were never
activated and the JCRR working philoscphy which unfolded on Taiwan
began to assume clearer shape,

The chaotic security and political conditions on the Maine
land restricted possibilities of applying Dr. Yen's community. develop-
ment concepts. However, the sidebtracking of these concepts involved
more than expediency. Involved wag a more basic difference among °
JCRR staff on how to approach rural development. Thi_ls_ difference is
apparent in many parts of JCRR's first General Report 7 and was recently

1%3CRR General Report - 1, -10L. -

15Dr. Yen's ideas and programs are entecedents of the post-World War II
community development movement in the IDCs. The U, S. aid-supported
community development progrems in India and the Philippines sre semimally
related to Ir. Yen's work.

163RR General Report - 1, 102.

T 10id., 5, 101-102, 10k, 111,
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reiterated to this writer by present JCRR officers, particularly in
referring to the noted lack of success of the model community develop-
ment projects which the Commission sponsored on Taiwan. In this regard,
Professor Gayl Wess of the University of Michigen has pointed out that
"in its experience (JCRR) attempted to foster local commnity orgeniza-
tions of the type that lie at the heart of the Indiasn and Philippine
programs. When these local organizabtions were found unwanted by the
peasantry and found not to be necessary or integrally related to in-
creagsed product%vity, they were generally dropped from the activity

of the JCRR." L1

The philosophy of rural development which has dominated the
JCRR program, though perhaps not directly counter to Dr. Yen's concepts,
certainly itokes one down a different strategic road. This philosophy
was premised on the imperative of responding to the common fell needs
of the farmers themselves. "One of the basic ideas of the Commission
was to learn from the farmers and the local people what they want and
need instead of trying to teach them and itell them what they need. . .
By trying constantly to find out what the farmers' wants and needs
were, the Commission was able to provide the assistance which was most
effective. For regardiess of how good the intentions mey be and how
sound the program, enything which was to be superimposed_upon the
people without their response would have been defeated.™d  Second,
the Commission conceived of its mgjor task to be that of increasing
agricultural production and improving living conditions through the
income incentives resulting from this production, for the cutting edge
of its experience soon indicated it is here that the needs and desires
of the farmers were strongest. It was clear, however, that there must
be an equitable distribution of the acerued benefits of increased
production. The Commission thus brought to bear uwpon its project
selection the broad principle of distributive social justice. Priority
was given to those projects which would benefit the greatest possible
number of people. JCRR's central role in the successful land tenure
reform program on Taiwan, for example, was hand and glove with its
principle of social justice. ILast, the JCRR philosophy has been prag-
matic rather than preconceived and doctrinaire, purpesely crystallized
in & simple project formet so as to facilitate rapid and piecemeal
problem~solving in the different micro-enviromments of rural Taiwan.
However, in its pragmetism, the ground or standards which the Commission
used in reconeiling, or in specifiec cases choosing between, the
principles of social justice and income generation in project selection
and broader program policies have never been very clear.

8
"Notes of the Strategies of Development: Community Development,
Iocal Government, and Development Programs," preliminaery unpubiished
draft, {1965), 5.

19 JCBR General Report - 1, ll.
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Jointness. JCRR, unlike the traditional U. S. foreign aid
migsion, in particular its Food and Agriculture Dividion, became in
practice & component of the host country institutional system through
which rursl development was planned and executed. The integral role
JCRR played resulted from its bi-national znd semiegubtonomous status
which allowed it ~ given the stature and respect accorded it - to
relate and coordinagte inter-agency agricultur%% programs without being
formally designated to perform this function.

This "institutionalizing"” of U. 8. aid through the Joint
Commission permitted a most effective utilizstion of the American
technician., In effect, U. S. rural and agricultural expertise was
integrated on the line. The conbtribution of U. S. technicians was
not limited to advice alone; their involvement in decision-making was
deep and meaningful. JCRR's closely knibt staff of U. S. and Chinese
technicians provided a fertile climate for the transfer and adapiation
of American technology and the devising of innovations valid for the
Chinese situztion. The Joint Commission provided en institutional
form within which American innovative skills contributed quickly and
effectively to ongoing programs.”

The present JCRR Chairman Dr. T. H. BShen, who has been &
Commissioner since the inception of JCRR, recently remarked that the
"JCRR idea' was to put the Americen commissioners and staff into en
. "operational environment”, to expose them to as many members of
Chinese aprieultural and rural agencies and groups as possible so as
to maximize the opportunities of testing, adepting and multiplying
their expertise. The shortcomings of the restrictive one-to-one,
advisory counbterpart asrrangement, typical of the aid relationship in
our rural technical assistance programs, were largely circumvented
in Taiwan., It should he added that the gifficulties of this arrange-
ment are more injurious to American technical effectiveness in agri-
culture than, say, industry since the enviromment of agriculture
generally is more diverse and fragmented with smaller units of production
and larger munbers of local decision-makers.,

A concomitant of jointness would appear to be a relabively
small orgarnzetion designed to give free play to the advantages of
Jointness, permit effective and rapid adjustment of the institutional
form in response to new and different problems and facilitabte flexibility
of opergtions, JCRR always has been a small organization compared2io
the complex of institutions it has infliuenced, moved and assisted.

205ee unclassified airgram, TOATD-A 622, 1/4/65, Community Development
Report by Gerald Huffmen, JCRR Commissioner, 2; Hsieh, "Ctilizing
International Assistance for Rural Development -~ JCRR Approach in
Taiwen,” 5.

21 o
For a perceptive discussion of the advantages and disadventages of

jointness, see Montgomery, op. cit., 28-31.
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Functional position of JCRR. The Joint Commission has been
described on numerous occasions as the equivalent of a Ministry of
Agriculture of the National Government, performing the functions of
netional planning, budget allocation, policy formulation and central
control ordinarily associated with a ministry. However, this comparison
tg at least in part false and certainly mislesding.

Functionally, JCRR has been a "floating" organization which
works as the occasion demands in cooperation with and in support of
rural agencies at all levels of govermment - from the agricultural
planning groups of the Ministry of Economic Affairs to the township
agricultural offices = but without formel authority over or formal
connection with any of the agencies. JCRR's functions, programs,
and organization never have been regularized or rationalized within
or with the host govermment bureaucracy. Rather they have changed
sharply with changing problems and priorities. At appropriate times
over the past decade when functions being performed by JCRR had
become self-sustaining and routine, Divisions, e.g., Land Reform,
Extension and Agricultural Information were abolished and their
staffs transferred to Provincial Departmenits. In turn in 1960 with
the development of an expanded supervised credit program, JCRR
established s new Agricultural Credit Division.

Although not external to the system given its Joint-staff
charascter, JCRR has not controlled, duplicated or displaced regular
host country agriculture institubtions. Its position does not have
a gpecific locus at the cenbter or at a lower level. Essentially,
JCRR’s role has been that of a flexible innovator and catalyst,
addressing its resources and energies to multiple points of the
institubtional structure of rural planning and programs in Taiwan and
seeking to mobilize, link and coordinate the lines of action and
communication in this structure from the top~down and the bottom-up
toward the end of concerted rural development. As Commissioner
Huffmen put it, "The JCRR's rural development approach was to work
horizontally ascross a wide span of needs and interests of Taiwan's
rural society and to work vertically up and down the hierarchies of
neny agencies and organizatlions, publicendiprivate, which had &
contribution to meke to total rural progress. U. S. aid funds,
technical assistance and leadership consulfation were provided in 09
meny cases to meke existing agencies and organizations more effective.”

This position of the Joint Commission carries with it the
clear implication that the Commission is a temporary institution
meeting temporary needs, albeit over an indeterminate period of time
but evenbtually ripe for termination and the absorption of its functions
in permsnent institutions.

22
Huffman, op. cit., 2.
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There is little dcoubt that the view of JCRR as a temporaxy
institution is shared by Chinese and U. 3. governmenit officials. 4t
the time of the termination of the U, §. Aid Mission to the Republie
of China in June of 1965 and the creation of the Sino-American Fund
for Economic and Social Development to utilize residual U. S. aid-
generated local currencies after phaseout, the future existence of
JCRR was appraised. It was decided that JCRR still had a vital
though more limited role to play in the rural development of the
province. This role, defined in an Annex to the Exchange of Notes
establishing the Fund, narrows JCRR's purview largely to advisory
services to the GRC on the long range planning of agricultural develop-
ment, R.and D on new products and agriculturel productivity problems,
and serving as a coordinating agency of overseas Chinese assistance
programs in agriculture. The Annex made clear that JCRR's activities
were to be additive to the functions of regular government agencies
and be designed so as to facilitate the latter's increasing assumption
of responsibility. The rationale for phaseout is explicit. The
question of timing, which raises a host of administrative and political
problems both between and within the two governments, however, was
mooted given the prior decision to extend the Commission's life.

The future of JCRR will be assessed again in 1970 when tag Fund agree~
ment itself is subject to review by the two govermments.

The Sponsoring Agency Approach to Ald Allocation. With a
few exceplbions, e.g., small experimental projechts where there was no
appropriste executing agency, JCRR has depended upon a diverse array
of public and private orgaﬁizations for the implementation of its
project-oriented program.2 The sponsoring sgency approach is the
strategic arm of the Commission's felt-need philosophy. The Commission's
assistance has been based in considerable part on the value of working
through and with "grassroots” organizations in direet conbact with
rural people, to strengthen the capacity of such organizations Lo
serve rural needs and sustain their programs after assistance is
terminated.

The Servicios in Latin America, another form of joint ad-
ministration of U. 8. economic assistance, provide & real contrast
with JCRR in the area of operating procedures. The former, terminated
largely &b U. S. initiative in the early 1960s after a controversial
history, were indeed operating agencies. Although they varied in
structure and functions, Servicios were similer with respect to
organizing their own projects and not depending on existing host
government rural institutions to carry them out. For the most part,

23
See JCRR General Report XVI, 127-128,

2h .
About 96 percent of JCRR-supported projects have been carried out
by sponsoring agencles.
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Servicios were their own implementing organs.

Servicios were criticized by American evaluators for their
preoccupation with operations, particulsrly for neglecting in the prgceSS
their institution-building and technology transfer responsibilities. 2]
The soundness of this criticism is not in issue here, The relevant
point is the contrast between the two forms of joint administration and
the fact that JCRR was able to ayoid the pitfall of self-perpetuating
project operations through the prescience of its leadership but also
as 8 result of the comparatively high level of manpower skills and the
organizgtional foundation, the heritages of Japanese rule, which it was
able to tap and build upon in Taiwan.

The Joint Commission's semi-sutonomous position and specifically
the extension of this position, its sponsoring agency approach, raise
the question of competition and confiiet between the government bureauc-
racy and the Commission. The potentisl for rivalry certainly existed
given that this approach involved bypassing agencies such as the Pro-
vincial Department of Agriculture and Forestry and the Provincial
Farmers' Associstion and working directly with lower-level organize-
tiong, in many instances, formally under the supervision of the former.
However, conflict materialized only on the mergin, largely during JCRR's
early years when there was spotty opposition in government circles to
its free-wheeling, rapid action ways of getting things done. On the
whole, government agencles strongly and consistently supported JCRR and
indeed looked to it for leadership. There are a few key factors which
explain this record of cooperation and harmony. First, there was the
selection of leaders. The Chinese Government chose as JCRR Commissioners
and Division Chiefs prestigious government officials and/or respected
professionals who had the experience and credibility to bridge effectively,
and move comfortably on both, the JCRR Chinese-American staff side and
the government bureaucracy side. For example, the first Chairman of
the Commission, Dr. Chiang Monlin had previously served the National
Government as Minister of Education and Secretary General of the Execubive
Yuan. The present Chairmen, Dr. T. H. Shen, had been Director of the
Nationgl Agriculbtural Research Bureau before the creation of JCRR.
Both of these men, plus meny other JCRR officials, had studied in the
United States and had worked with Americans for meny years. They were
gble to interpret constructively and meld the American presence and
expertise to and with the Chinese government.

Second, JCRR's relations with the GRC benefited from the
adage that "nothing succeeds like success.” The government after
some initial doubts quite perceptibly inereased its support of the
Joint Commission's local "production-action projects in light of their
success and popularity in rural commmnities. There was a progressive
"jumping on the bandwagon® by GRC agricultural agencieg, ironically

25See The Serviclio Experience, Technical Assistance Research Project,
Maxwell Graduate School of Citizenship and Public Affairs, Syracuse
University, AID Contract {June 1965).
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more 80 by the Chinese than Americans in the Aid Mission and Washington,
some of whom, seeing the trees rather than the fdrest, intermittently
sought teo force JCRR into the meld of unduly restrictive program
controls and standardized opersting procedures. This misunderstanding
of joint operations by U. 8. aid officials removed from the joint
organization itself also was repeated in the Servicic experience

with more demaging effects.

The sponsoring agency approach has produced a number of
results which cut to the core of JCRR's success. First, the Joint
Commission was able to give life and drama to its principle of dis-
tributive social justice. Its "direct line" programming facilitated
a deep and broad penetration into the rural structure of Taiwan; in
effect to give tangible evidence of its commitment to social justice
and indeed to generate results which approximated the principle. In

this regard Albert Ravenholt, American Jjournalist and veteran commentator
on China, points out:

All of its other efforts might have produced minimal
results but for JCRR's guiding decision to make the
achievement of social Justice of equal importance

with increasges in productivity. Routine United Stabes
ald programs regularly deny themselves the opportunity
to mobilize popular response and negate American
protestations of democracy by failing to adjust their
efforts to the universal hunger of ordinary Asian
citizens for a better bresk in life. In underdeveloped
countries, noncritical introduction of new technology
particularly favors the "haves"” and can sggravate dis-
satisfaction among the less fortunate. By insisting
upon & fairer distribution of the benefits of increased
production as a condition of financial and other
assistance, the JCRR has avoided this pitfsll and

won a popular reputgtion for human ggncern that
facilitates all Commission efforts.

Second, JCRR succeeded in locating management and operational
responsibilities for its projects within the client rural organization
in sueh a way as to engender local incentives for self«help actions
quite untypical of the majority of LDC government agricultural programs.
Recognition that JCRR would work at any level and with all types of
rursl organizations, private as well as public, and that the time-
consuming, red tape-laden procedures associated with the central
govermment and the U. 3. foreign aid mission would be dispensed with,
encouraged a striking assortment of community-based organizations to
plan their own projects, solicit JCRR's financial and technical
assistance and readily assume the burdens of project mansgement and
execution,

260p.cit., ok,
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Similarly, the Joint Commission strategy of working directly
with rural groups and agencies, seecking to help the farmers to
organize, plan and act collectively, considerably strengthened their
capacity to articulete publicly their inbteresis and problems.

Use of the sponsoring agency approach also had the important
result of creabting an icreasing popular demand in the countryside
for better public services and an evolving awareness by government
leadership of the need for providing such improved services. Achieving
this result was a component part of JCRR strategy. This is indicated
by the fact that in its early years in Taiwan, JCRR showed a rather
marked preference for supporting projects at the lowest feasible
level of public and private organization, a tactic calculated to
sharpen expectations and demands below and to aweken awareness of
these demands above.

A prime example of this tactic was JCRR's role in trigger-
ing and supporting the justly famous "green island" movement on
Taiwan in the early 1950s - a long-run effort in reforestabtion
direcbed to the reclaiming and turning to productive uses the mountsin-
sides and highlands denuded during the war and immediabte post-war
periods. The Joint Commission initially bypassed an ineffective
Taivwan Foresbry Administration and went directly to the townships
and counties to encourage and assist loecal leadership in lsunching
the program. After performing its galvanizing role in the rurasl
communities, the Commission then turned its attention to the Forestry
Administration, providing it with considerable technicel and capital
assistance over a period of years.

ricultural Planning. On the Mainland and Taiwan up to
roughly - 1953, JCRR gave only the broadest kind of attention to
long-range planning. The Commission's perspective primarily was
short-range, directed to reconstruction ?nd the achieving of moxre
or less immediaste and tangible results,® The aims were to get
agriculiural production on the upswing, rebuild end redirect physical
end organizastional infrastructure, launch land refoxrm, and secure
the confidence and participation of the rural masses. Thus, JCER
stressed projects in crop improvement (seed varieties and multiple
eropping), rehabilitation of irrigation and flood control facilities
and of warehousing and milling Ffacilities, extension techniques and
practices, rural health facilities, etc. Some initial consideration
was given to the requisites and priorities of a "strategic pattern
of sequenced development,” however only at & high level of generality

2T30RR General Report - 1, 1, 6, 8.
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end focused almost wholly on '"phase-oriented project activities."28

It was during this period, extended to the middlie 1950s, that
JCRR achieved its greatest successes with land reform, multiple
cropping, reforestation, etc., and also achieved its repubation as a
dynamic organization commitied to results rather than plans and to
local service rather than central controls. Perhaps the imsge was
somewhat overdrawn. Leastwise, the Commission's interest in, and
tooling-up for, longer-range agricultural planning followed close
on the heels of its impact-oriented programs as Talwan's rural sector
developed, diversified and generated different problems and needs,
and its permanent rural institutions expanded and became increasingly
effective.”? Particularly since the early 1960s, JCRR's planning
Tunctions have assumed greater significance.

Beginning in 1953, the GRC has mounted three four-year
agricultural plans and is now well into its fourth, 1965-68. These
plans are developed under the leadership of the Agricultural Production
Committee (APC) of the Council for Internastional Economic Cooperation
and Development (CIECD), a planning and foreign aid administration
orgen of the GRC.3C .

The Convenor of the APC is the Chairman of the Joint
Commission and the Chief of the Commission’'s Office of Planning
serveg as its Executive Secretary. APC consists of eight working
groups dealing with the various phases or areas of agricultural
production such as food crops, water resources, forestry, livesbock
and Tisheries. Members of the groups, ranging around 100, include
representatives of the Provincial Department of Agriculture and
Forestry, the Provincial Farmer's Association, JCRR Commissioners
and Division Chiefs, College Professors, U. S. aid officials and
officials from concerned GRC ministries.

The four-year plan 1s shaped through the work of these
groups with the across-the-board support of JCRR's Office of Planning.
The plan flows from aggregate projections of agriculbural growth and
concomitant development objectives and production goals. These goals

28Hsieh, "Utilizing International Asgistance for Rural Development -

JCRR Approach in Taiwan," 3, 13-1k.

29 .

Ness, op. cit., 6-7
0]
3 Up to 1963, APC was known as the Agricultural Planning and Coordinating
Committee (APCC) and was located within the Ministry of Eeconomic
Affairs.
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and projections are in the first instance based on historical production
patterns and yields as modified by several factors: e.g., expected
changes in response to projected market demends; new production
practices, varieties and other physical inputs which have been
developed by research institutions, tesbted by experiment stations

and extended through demonstration.

The present Chief of JCRR's Office of Planning points out
that in formulating and implementing the four-year plans "linear
operational coordination® among government agencies, agricultural
enterprises and farmers' orgenizations gt all levels is required.
Indeed, the eight working groups collaborate closely with descending
levels of planning committees dawm to the villages. Meetings are
held step-by~step down the line and production figures are offten
revised or adjusted. This characteristic "top-downibottom-up"
participation insures that the Plan will approximate production
potentials, that proven production immovations will be disseminated
to producers and that the means for production, including physical
inputs, credit and other farm services, will be available when
needed.

Agricultural planning in Taiwan clearly is not unduly
centralized. Detailed unilorm planning of targets and fiat imposition
of elaborate controls to monitor and enforce the plan from the center
are alien to the process. Ample leeway is given to primary producers
and their local organizations to cope with and manipulate theilr
* different micro-enviromments. Within a broad sector framework of
development, production decisions are essentially localized. For
example, the overall plan provides for regional plans for areas with
different production conditions. TFurther, the actual field~of-activity
projects tributary to the plan are largely developed at village, tovmn-
ship and provincisl levels, in many cases by the plamming committees
respongible for coordinating and/or carrying out the projects.

JCRR personnel are deeply involved in this agricultural
planning process. The style structure of the planning are, for
the most part, their creation. However, the Commissioners and
thelir senior staff participate in the process as experts, not as
JCRR. officials. This Sinot to minimize their influence bub rather
rellects the fact that the national Four Year Agricultural Plan and
the JCRR Program are not the same. The latter is developed within
the framework of the former. JCRR's role is that of the problem
solver, providing its services where circumstances dictate, whether
it may be the expertise to work out the planning structure itself,
or the capacity to broker out conflicting interests bebireen producer
organizations and public agencies, etc,

3. u. Ho, "Planning and Progremaing For .gricultural Development
in Taivan,"” Taipei (June 1965), Mimeo, 22.

2
2y, s. Tsiang, "The Joint Commission on Rural Reconstruction",
(June 196L) Taipei, Mimeo, 11.
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The Commission's role in agriculture planning, and con-
comitantly its intimate involvement in poliecy formulation and
execution for the entire agricultural sector, again distinguishes
it from its lineally related institution in Latin America, the
Servicio. The typical Servicio performed little if any planning
functions. Rather, it concentrated on the initiation and operation
of an arrasy of individual projects, perhaps related to broader
host government development priorities.

Farmers' Associations. An excellent example of JCRR's
role in the rural development of Taiwan has been its support of
the Farmers' Associations (FAs). The Commission recognized that
to honor its charter of development with justice there had to be
institubional means by which genuine and voluntary participation
and self help would become part of the warp of rural life. The
FAs established by the Japenese in the early years of the century
were the principal measns chosen by JCBR for this purpose.

The condition of rural and farm organization in Taiwan
in the post-war period was one of disarray, fragmenbation and
undue control by non-farmer interests, mainly landlord and commercial.
The FAs had in effect gone through a previous metabolism of growth
and deterioration: a growbth and consolidation undey Japanese rule
purposely wrought to secure control of the countryside by the
colonial government; a serious deberioration in the strife-torn
late war and post-war pgﬁiods during which controls largely passed
to non-farmer elements.

The FAs were an inbegral part of Japan's authoritarisn
politico-economic structure on Taiwan, which though imperiocusly
wmolded and used to serve Japan's own interests and policies, was
less oppressive and more productive than its colonial counterpart
in Korea. The Japanese prescribed detailed regulabtions for the
organization and operations of the FAs. Membership responsibilities
were strictly enforced. Recruitment and the collection of fees
were compulsory. Management positions were appoinbtive with the
high majority being held by Japanese. Taliwanese purposely vere
not trained for such positions. The departure of the Japanese
from Taiwan abt the engd of the war left a serious void in leadership
at the top level of the FAs.

In 1952, after a peried of piecemeal and confused attempls
2t reform and revitalization, JCRR precipitated a government-
sponsored program Lo reorganizZe - streamline and democratize -

31*'See M. H. Kwoh, Farmers' Associations and Their Contribubions

Toward Agricultural and Rural Development in Taiwan, (2nd. ed.,
Taipei: FAQ, August 1966), 4-8.

33See JCRR General Report - 1,2.
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the FAs, as well as agricultural cooperatives, into a single federated
system of mulii-purpose, farmer-member controlled associations.

In 1953, the GRC spproved a new Farmers' Association law incorporating
the basic features of reorganization recommended by JCRR. These
recommendations were derived from the Report, Farmers'-Associations

in Taiwan written by ¥. A. Anderson,35 a rural soclologist from
Cornelly who was a consultant on JCRR rolls during this period.

Briefly, the new law instituted elections by secret ballok,
redefined membership so as to insure farmer control of the TFAs and
prescribed a host of organizational reforms, particularly designed
to rationalize management functions as against policy formulation
and control functions in the FA system and to rev%%alize the role of
the village agriculbtural wnit in the towmship FA.

Today there is a network of FAs composed of provincial
(1), county/city (22), township (3t1), village sgricultural unit
(4,872) and members ~ one per Ffarm household (830,425). Farm house-
holds in the villages group together in small agricultural. units.
There are, on the average, 14 such units in a township, 174 members
in each uwnit, and 2,435 members in each township association. These
village units, which with few exceptions, are lively elements of
the local FA, elect representatives to the association and provide §9e
last and decisive link in the network down to the primary producer.

The FA system provides a single structural patbern through
which agriculture and rural life in general can be improved. In
effeet, the system is the institutional transmission belt designed
to catch uwp the farmer in the development process by transmitiing
downward services, incentives and innovations and conveying upward
felt needs and problems, :

The effectiveness of the FA system depends upon its capacity
to provide an integraied package of services to the farmers at the
right time and place. This capacity centers at the local level of
the township FA. The network itself is a rather loose federation
with operating powers largely dispersed to the township units and
control/supervisory powers distributed up the line.

The organization and opersgtions of the township FA have
been retailored specifically to furnish this package of services to
the member farmers efficilently: that is, to furnish on a timely basis

35(Taipei, December 1950), Mimeo.
36

37M..H. Kwoh, "Brief Statement of Farmers'! Association in Taiwan,"

(Taipei, April 1966}, 1.

See Anderson, ibid., 63-70.
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economic services such as the purchase of production inputs and the
processing, warehousing and marketing of produce; financial services
such as production loans and savings deposit facilities; and extension
services of a wide wvariety.

The role played by the Joint Commission in the resurgence
of the FAs involved considerably more than planning and backstopping
their reorganization. To select from numerous examples ~ JCRR
pushed and supported a major training program of FA management
personnel. after it became clear, soon after the reorganization, that
due to their lack of experience, ill-prepared managers and section
chiefs were rendering many of the FAs ineffective. The Commission
also supported a badly needed program of renovation and- construetion
of FA storage and processing facilities. And most important, JCRR
technicians stimulated extension programs at the grass roots by
pioneering myriad extension activities in the township FAs and by
training and working with the FA agents so that they became the
principal conveyors of technical know-how to the farmers.

Agriculiural Research. There are over thirty organizabions
in Taiwan devoted to agriculbural research and experimentation, the
mejority of which are field operations, such as the seven District
Agriculbural Tmprovement Stations of the PDAF, specializing in
adaptive research. JCRR has consistently given priority to the
work of these organizations, seeking primarily to generate problem~
solving research reflecting the changing.needs of the farmer. The
aim has been to develop = research network with the capacity to
provide the continuing flow of technical knowledge and innovabions
required to increase and diversify production for domestic consumption
and export and to increase the income of the rural population.

Close gttention has been given by the Commission staff to
the type of research activities supported in order to assure that
they are relevant to the indigenous character of Taiwan agriculbure,
that is, to a pattern of small farm agriculture whose resources
favor land and capital-saving and labor-using farm enterprises.

In recent years, the Commission's interests have gradually turned
more to basic and longer-term research since the rapid modernization
and diversification of the province's agriculture are creating a
specie of problems largely removed from the production conditions
and technical options of the prior decade.

The "mushroom story" is a striking illustration of the
imovative role JCRR has played in the field of research. Early
in the 1950s, JCRR's technical staff began to work on the possibilities
of introducing artificial mushroom cultivation to Taiwan. Temperature
conditions were excellent for mushroom growing and most of the needed
materials such as spawn, fertilizers and bamboo were locglly available
in sbundant quantity at little cost. Given that mushrooms could be
grovn in vacant rooms of farmers' homes or in bamboo sheds, their
cultivation as a gide-line cash crop appesred to be a natural.
However, there was a major problem to be solved: the lack of local
supply of the conventional ingredient horse manure.
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In 1954, JCRR financed - in the amount of $594.00 equivalent-
and assisted the Taiwan Agricultural Research Institute in a project
for the testing of various, locally available substitutes for horse
manure. "Many were skeptical of the Commission's decision to spend
time, effort and funds on such an insignificant activity. It was
referred to as snother piecemeal project of JCRR.™ 38 In spite of
this characteristic eriticism, the end-product of this project was
a synthetic compost of chemical fertilizers and rice stock, or
alternatively wheat or citronella grass stocks, within which mushroom
culture flourished. The mushroom industry soon developed out of
this pilot project.

T4 extension asgents were trained in mushroom culbure at
the District Improvement Stations. The agents in turn disseminated
the new technology to interested farmers in 20-member discussion
groups and through demonstration plots and field days. The production
planning and marketing for the nev industry initially were tested
on a small scale. Problems of effective guality control for growing
and processing were systematically dealt with, and a multitude of
other problems and elements of the industry worked out. Frowm nothing
in the 1950s, mushrooms developed into a major Taiwan industry in
the 1960s. By 1963, an approximate 50,000 farmers were growing
mushrooms with another 25,000 people involved in the processing
and commercial ends. In 1963, export earnings from canned mushrooms
were $16 million; in 1966, they had jumped %o $25 million. The
Commission is indeed proud of the story which was opened by one
of its inconspicucus and small "innovative~type projects.”

Political Development. JCRR has been a most effectlive
institubtional medium for the ubilization of U. 5. aid as a catalyst
for expanded involvement of local agents and decision-makers in the
development process.39 Perhaps the most lasting and significant
element of JCRR's contribution to Taiwan has been its role of further~
ing the spread of economic pluralism on the land, of progressively
involving larger numbers of the farming population in the throes of
modernizagtion. However, the econcomic Tactor is but one variable in
the process of change and development. Political and social factors
are also caussl to and derivative from the character of develcopment.

There is one aspect of the complex process of development
in the Taiwan setting which deserves attention: the politico~socigl
effects of rural change and the role of JCRR.

38Tsiang, op. cit., 12.

39888 Ness, op. cit., p. 9-11.
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The proposition can be persuasively argued that the goals
of Dr. Yen's program strategy - developing the whole man and the
whole community through intimabtely related social, economic and
political activities -~ are being realized but through the use of
more piecemeal economic programs and production-oriented tacties,
qualified by the interplay of a broad standard of social justice.
For it is evident that the economic growth being achieved is producing,
or helping to produce, wholesome, spin-off effects of a political
and soclal development cheracter in many rural communities of Talwan.

These effects can be partially seen through the Farmers'
Associgtions. The inereasing affiuence of many of the FAs has
permitted them to finance and obtherwise support a variety of township
community development projects such as schoolroom construction,
scholarship funds for the poor, and road and bridge renovation. In
several FAs, this type of community activity is now a regular part
of the budget. Further, the FAs have become the administrative and
political training grounds for the growing number of local leaders
being produced chiefly from the ranks of the more prospercus and
respected farmers. In this regard, the FA Board of Directors is
gradually becoming younger and better educated in composition.
Similarly, the more vigorous discussion groups in the village units
have evolved into good forums for civie participation - for the
voicing of dissent and the building of consensus, on local issues.
There is little doubt that the FA has become an increasingly actbive
and effective focal point for the representation and articulation
of farmers' interests.

Also, the FAs reflect the improved state of political
relations between The national govermment and the rural population
which has evolved over the years, certainly in part as the result
of the latter's relative prosperity and their participation in
the island's econonmy.

JCRR cleariy supports the growbth of a responsible rural
citizenry which has the capacity for democratic participabtion in
public affairs. It will point with satisfaction in this respect
to the very considerable contribution the FA system is making with
its procedures of popular representation and secret elections.

For example, a Commission officer has pointed out that "although

they are organized primarily for social and economic development

in rural areas, ‘the farmers' associations offer the best opportunity
for training local leaders in parliamentary procedures and in
self-help activities. . . . (In 196L4) five of the sixteen magistrates,
one of the five majors, eleven of the seventy-four members of the
Provincial Assembly, over forty percent of the township office heads,
and thirty percent of the members of the county and city aSﬁemblies
were former elected officers of the farmers' associations."™O

uoKwoh, op. cit., Th.
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However, JCRR traditionally has been opposed to FA involve-
ment as an institution, in local and provingial politics, to the FA
be_ng nuzed as a source of strength by loecal factions to incresse
their power and further the political -ambitions of their leaders.

Phe Chinese Government's antipathy to the FA getting pulled into
politics is considerably stronger. Notwithstanding this opposition,
the growth in economic power, influence and popularity of the FAs

and their open democrabtic structure, have led to a pabtern of involve-
ment of this kxind. This pattern is reflected in the common ocecurrence
of FA officials concurrently holding elective office in legislative
bodies. At the present time, over 800 FA officials - principally
Board of Director members and General Managers - are also representatives
in the Provincial, County and Township Assemblies. TFive Speakers

and six Vice-Speakers of County Assemblies are FA officials. The
General Manager and three members of the Board of Directors, ineluding
the Chairman, of the Provincial Farmers'® Association are Provincial
Assemblymen. One of the Directors is Chairman of the 2gricultbural
Commitbtee of the Provincial Assembly.

It is clear that the FA is being used as a stepping stone
and a source of populaxr support by local political leaders, and that
it is more or less involved in the politics of its constituency.

In a few cases, there are "FA factions" on Township Councils. It

is the fear of some JCRR officials that since the local FA likely
will be financially stronger than the township government, political
involvement will lead to the "diversion" of FA resources to “pork
barrel” activities alien to ils charter responsibilities.

It should be stressed that the rural politics of Taiwan,
particularly as focused on local issues, has evolved for the most
part along democratic lines. The image of a totalitarian Xuomintang
enforcing its organizabtion and will upon the counbryside is largely
a fiction, perhaps a useful one for the KMI's detractors but none-
theless a distortion of reality. There is indeed ample room for .
maneuver and contest. The KMI's role is essentially that of a broker
between local factions, seeking to preserve power balances and
reasonable harmony on the rural political scene. It is not un-
common to have two local EMT members running for the same position.
This reflects the fact that the indigenous factions, which derive
in part from traditionel regional differences and in part from
past landlord families and thelr supporters, generaslly are the basic
political unit on the land rather than the party of the national
governmentd.

To arrest the trend -of FA political involvement, the
Provineial Government issued a regulation an approximate two years
ago directing that FA General Managers and Staff could no longer
hold elective office concurrently with their FA positions. This
regulation, which will be activated at the time of electiors next
year, will affect some 7O FA officials who will have to meke a

choice if the edict is enforced.

LA
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There is room for honest difference as to the merit and
need for this regulation. (This writer's view is that it is ill-
advised in that it seeks to divorce the limited political expression
of rural economic pover from its most healthy and responsible
institutional source as well as resbricting, or making more difficult,
the role of the younger modernizers in the development of the
province). However, the point here is that this regulation is but
one reflection of a significant institutional political development
in Taiwan. The FAs today are a far cry from their authoritarian
antecedents.

Tast, political and social change in rural Paiwan is
direectly relevant to Congress' instruction to AID in Title IX
of the 1966 FAA to promote democratically-based development. For
surely U. S. aid through the JCRR contributed to the development of
local leaders, energized rural attitudes and cgpabilities in some
part removed from the gravity of power of a politically static
central government and kindled a genuine democratic experience.

The political and social effects of U. S. assistance on
the rural development of Taiwan warrant wore ntensive study,
specifically with an eye to their Title IX implicstions. These
effects, on their face, lend credence to the feasibility of addressing
Title IX objectives within the framework of our country program
strategles and through Chapter T and related economic assistance
initiatives. They also suggest the need of a mas systematic sorting
out, and relating, of the economic and political variables of
development ~ for example, the wmix of variables which bear upon
aid-induced strategies of popular participation.

4, The U, 8. Contribution

Identifying a distinctive U. S. conbribubtion to the success
of the JCRR is at best an approximabte exercise given the joint
structure of the Commission within which decisions and actions were
collective rather than discrete.

Chairman T. H. Shen recently venbured the opinion thab
the true value of the U. S. contribution was "80% technical and
20% financial." This "opinion” highlights the effectiveness of
our technical assistance. However, institutional features such as
jointness and the sponsoring agency saspproach only pardislly explain
this effectiveness. Of equal importance has been the Chinese willing-
ness, indeed their strategy, to provide s spacious field for the
penetration of U, S. expertise g0 as to seed the beds of innovation
and adaptation. The contributions of the late Dr. II. H. Love of
Cornell University in the development of a rice seed multiplication
system, which set the foundation for the great increages in rice
production, of Paul Zehngraff, the AID Forester to whom a monument
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was erected in Taiwan for his work in reforestation, and of
Dr. Anderson in the reorganization of the Farmers' Associations,
to mention a few examples, provide striking evidence of the success

of this strategy.

There is anobher aspect of the U. S. contribution which
the Chinese depict by using figurabively the terms "microscope”
and “telescope”. The terms are used to convey the thought that the
Chinese menbers of JCRR used the microscope of a detailed and
intimate knowledge of the rural scene to assess the difficult
indigenous problems and to support responsive, hard-hitting projects,
while the Americans used the telescope of a broader Western experience
in modern agriculture to contribute fresh insights to program
content and critically exposed it to a more objective and longer-
run perspective. Given that the Americans came and went every two
to four years, with few exceptions, while the Chinese stayed on
more or less permenently, this analogy is a telling one. It is certainly
apt for the American Commissioners who were involved primarily in
matters of program policy and direction. For example, the broad-
based movement of the JCRR program in the early 1960s to support
more vigorously the development of domestic agricultural products
for export markets was in some significant measure the result of
the efforts of the present American Commissioner, Gerald Huffman.

Another feature of the U. S. contribution is the advantage
JCRR reaped from the American presence over and above the program
and technical competence it provided. The Chinese staff generally
was able to resist pressures from a variety of outside sources to
support low-priority or ill-conceived proaects by alleging or
pointing to internal American opposition. 1 1% is fair to say
that the U. S. presence played an important part in keeping JCER
free from narrow and partisan interests and in maintaining the
integrity of its principles and goals.

U. 8. assistance, overwhelmingly aid-generated local
currencies, has financed all of JCRR's operations from its inception.
This financing, very liberal in amount and largely unencumbered of
governmental controls, looms large in the background of JCRR's
success and the rural development of Taiwan. Hsieh and Lee point
out that "JCRR's FY 1961 allocations contributing to asgricultural
capital formation are aboubt three times as large as the total amount
of funds put uwp for this purpose by the government at all levels
including provincial, prefecture/city snd township governments,
or a little over 50% more than the total investment made by all
sgricultural public enterprises, ... or about 25% more than funds
provided by all farmers' organizations . . .Of the total expenditure
for various agricultural improvement projects, JCRR's were NT$111,137
thousands or about 43% of the total expenditure. . ."M2 IY 1961

qlThis tactic also was exploited the other way by American staff with
regard to projects emanating from external U, 5., sources.

op. cit., 67-68
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was reasonably typical in the above regard, though the Tigures
have fluctuated somewhat from year to year, and since the middle
1960s the JCRR percentage contribution to agricultural capital
formation and improvement projects has been falling off.

The question of whether the U. S. contribution was more
technical than capital, or vice-versa, 1likely is unanswerable
because the two were so bound-up together in practice- one Tacilitated
the other. The important point is the composite contribution.
Through a happy combination of circumstances - a Defense Support
program which generated ample local currencies, a Chinese will
and capacity to use American expertise, and an organizational
structure tailored to fuse and activate money and talenton both
sides = U. 8. assistance was able to make an overall contribution

which was broad and diversified in its dimensions and strikingly
fruitful in its resulis.



32

CHAPTER IiX

i,
TRANSFER AND ADAPTATION OF THE JCRER EXPERIENCE

1. Approaches

As indicated above, there is no predisposition to posit
or, in effect, 1limit argument in this paper to the subject of
exporting the joint institutional form of aid administration
necessary modeled on the JCRR. The pitfalls of such a "cookbook"
or formula~based perspective, of running into the blinds of "apples
and oranges” differences between countries, have come up repeatedly
and been discussed in AID/W, the Field Missions and with knowledgeable
professionals in other organizations. Rather these talks have led
to the conviction that exploring the JCRR experience through a con-
siderably wider lens would be both feasible and fruitful.

The discussion focuses on two related but distinguishable
approaches: 1) adaptation and transfer to other country settings
of JCRR's joint organizational strucbure; 2) application of other
features or aspects of the JCRR experience to other country settings.
The former reflects the literal meaning of Chapter 7 and deserves
serious and open-~minded attention, The latter lends itself to a
more wide-ranging look at prospects and problems of adaptation not
" necessarily related to jointness.

2. The Joint Agency in Other Countries

- The major argument used against applying the joint agency
elsewhere is that the gid-relation integral to it simply is not
feasible in most countriea., Recipient governments would see s
Joint egency as being an impingement of their sovereignty in that
Americans would be unduly inveolved in policy=-making and the line
implementation of policies, and in the sensitive rural sector, control
of which is normally considered vital by the constituted authority.
This argument obviously cannot be dismissed, particularly if the
joint sgency is conceived so as to funchtion at the central government :
level where there already exists g Ministry of Agriculture. However,
the argument is not so persuasive and limiting as to close the gquestion
of transfer and adaptation. )

The JCRR experience suggests that the sovereignby problem,
if handled carefully by both governments, can be less serious then
one might expect. The problem clesrly was of a marginal nabure in
Taiwan. Chinese Commissioners of considersble polibical standing
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and professional experience were appointed and the rule was followed-
that American technicians were not to be recruited unless gualified
Chinese were not available, Alsc, the Chairmen of the Commission
always was Chinese and the Commission spoke only through one wvoice,
the voice of the Chairman.

Beyond the effectiveness of these tactics, numerous Americans
and Chinese argue Turther that the Commission's joint modus operandi
actually lessened the political problems inherent to an aid-relationship
between soverelgn governments. Ravenholt points out: "The fact that
JCRR is part Chinese saves it from anti-foreign abtacks and yet
American participation mekes the Commission substantially immune %o
domestic political pressures.” 43 Others who have been exposed to
JCRR operations have observed that joint decisions have the advantage
of avoiding or softening popular suspicions that U. 5. aid ofﬁ'cials
are dictating or unduly influencing host government policies,

Most important, the Chinese saw JCRR not as an impingement
on their soverelgnty but pragmatically as z means of facilitating a
greater magnitude and less controlled form of U. S. assistance. No
doubt, in their eyes, the JCRR structure put them in the enviable
position of being able "to have their cake and eat it too." For the
practices noted above calculated to avoid the sovereignty problem,
plus the length of tenure of Chinese Commissioners and staff, favored
the Chinese in controlling over the long run the policies and direc-
tions of the JCRR; while at the same time, the joint structure and
semi-~autonomous position of the Commission releassed il from bureau-
cratic controls and facilitated the effective use of American talent
which in turn aided considerably in reguesting liberal financing.

By way of contrast, a common criticism of the Servicios
was their insensitivity to the prerogatives of soverelgnty of host
governments. The thrusgt of the eriticism wag that the Americans?
presence and visibility in Servicilos ordinarily were so dominant as
to render jointness inoperative and in effect turn the Servieio into
an Americsn-run operstlon. For exXample, Americans were either
Directors or Co-Directors and there were few safeguards, comparable
to those used by JCRR, to protect against a U, $, domination which
made 8 "mockery' out of joint operations. Although judgmental
comparisons are dangerous in light of the widely wvarying conditions
of Latin Americsn countries and Taiwan, it is still fair to say that
the Chinese and Americans handled the sovereignty problem with greater
perception and care than their counterparts in Latin America.

u302. eit., 24. See also, JCRR General Report - 1, 117.

I
Montgomery, op. cit., 17.
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A further aspect of applying the joint agency elsewhere
which bears significantly on the sovereignty question, is that
transfer and adaption at the central government level does not by
eny means exhaust the possibilities. Harvard Professor John Montgomery
Jpoints out that a joint agency 'could be established in any of a
*-yariety of forms . . . . In a large nation it could be organized
as part of state or provincial governments . . . It could be set
up on g subregional basis in some countries (Northeast Brazil for

example ), embracing several uvnits of government but given its own
distinctive sphere of developmental activity." 5 Indeed, good
possibilities for adaptation may exist at lower levels and in other
geographical Jjurisdictions than the central government. This may
be the prefersble course to follow in particular countries as &
means of avoiding central government sensitivities and facilitating
penetration to and popular participation by the rural masses.

In sum, the sovereignty argument is valid in the sense
that it limits feasible country alternatives for Chapter 7
initiatives, implying selective and careful application of the
Jjoint agency form. The argument, however, does not prima facie
shut the door on further imsginative experimentation with this form.

A second argument used against adapting the JCRR model is
that "unique circumstances” on Taiwan largely explain the success
of the Commission. These include: the plenitude of skilled Mainland
Chinese manpower; the previous Japanese contribubion in technology,
infragtructure and farm organization, leaving a comparatively skilled
farm popuiation receptive to change; the magnitude of financial
resources made available; a prior background of intimste Chinese-
American professional relations; the "expatriate dynamism" of the
Chinese leadership; and, the sbsence of a Ministry of Agriculture.

These civcoumstances do explain in some measure JCRR's
success. Yebt, the argument essentially concerns the dangers of
attempting & package vransfer of the Joint Commission, If the intent
is to identify factors and conditions which suggest alternatives and
limits of adapbation to different country situations, and suggest
avenues for exploiting the "unique circumstances” in these countries,
the grgument can be relegated to the margin as being worthy of nate
but not central. Uniqueness relates to countries, not to model
institutions such as the joint agency.

Y514, 6.
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The JCRR experience points to certain conditionsg which would
appear to be necessary in some part or combination to the success of
8 Jjoint agency venture. TFirst, there likely has to be a set of
shared U. S.-host country interests and objectives which looms large
in the relations between the two countries. Second, a stable govern-
ment which can afford to limit or devolve its authority is highly
desirable. Third, the feasibility of a joint agency is enhanced if
there is a receptivity to Anerican technology and ways of doing things
on the part of the professional leadership who will be involved or
affected. Fourth, there clearly has to be a willingness by the host
government to support fully the joint agency. This willingness can
best be gauged by the calibre of leaders and personnel appoinited to
the new organization and the character of the environment in which
the organizabtion must function. I the leadership is not high level
and respected and if the environment is laced with the interplay of
narrow partisan interests, the effectiveness of the organization
probably will be compromised soon after it is launched. Fifth, there
must be the possibility of positioning the joint agency and defining
its functions within the institutionsl structure of the host country
in such a way that the agency can service the needs and build up
the capabilities of existing organizations, not duplicate or compete
with these organizations.

On the U. S, side, there is the virtual necessity of a
long=range commitment of U. 5. support. It would appear wise for
the U. 5. government to entertain the proposal of a joint agency only
in those countries whereughe Us 5. has significant long~-term interesis
to preserve and further,

Last, an explicit recognition by the two governments of the
need to delegate considerable authority to the joint organizatidn
on programwing decisions, personnel procedures and genersal mansge-
ment functions is & sine gqua non of success,

3. Application of Other JCRR Features

IT the JCRR experience is studied in terms of a general
framework of wmethods and techniques, strategy and tactics, there are
large aress of relevance to other countries. The heart of the matier
is one of adaptation or specificabtion to other environments, building
on the parallels and imaginatively modifying the differences.

Taiwvan's outstanding record in increasing agricultural
productivity has been achieved in an overall environment of swall
farms, intensive land use and rapid rates of population growth.
This pattern broadly parallels the sgricultural environments of the

b61pig., 5.
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countries of Southeast Asia.h7 The likeness suggests thabt many

of the techniques and innovations designed to meet the needs of
intensive small farm agricultuvre in Taiwen would be productive in

other Asian countries. Tor example, the rice culture methods and
multiple-cropping system developed in Taiwan for small farm, tropical

or subtropical agriculture could be transferred with local modificdtions.

On the cultural level, JCER and its sister rural agencies
in Taiwan exploited the traditions-old Chinese value that the house-
hold head is cormmitted to work as hard as possible so as to accrue
the means o s&gtain and improve the family position from generation
to generation. This posterity-centered value is traditional to
the farmers of many other Asian countries and if perceptively cultivated
could become a dynamic factor of development in these countries as
well. .

Similarly, the JCRR philosophy of responding to felt needs
and dictates of social justice reflected a clear recognition of the
great potential of The rural masses - their ethos, intelligence and
energy - as a dynamic development resource. This potential can be
activated elsewhere by similar approaches, notwithstanding the type
of rural institubions and administrative arrangements -~ if they are
moderately efficient and responsible -~ for handiing external assist-
ance that may be involved. TFor example, the large cooperative, group
action component of JCRR's grassroots projects could fruitiully be
put to use in many of AID's present bilateral rural development
programs., Likewise, the Commission's inductive, problem=-solving
approach, illustrated in its programs of adaptive research, bears
directly on the program methods and strategies used by aid practi-
tioners and agricultural otficials of other countries.

The Commission's sponsoring agency technique also deserves
careful consideration for appiication to widely differeni situations.
Professor Montgomery points out for example that:

Pregsent regulaetions permit mission chiefs to
allocate fairly large sums . . . without prior
Washington approval . . . Under this regulation
(The Director's Self-Help Fund), the mission chief
could decide to apply the sponsoring agency approach
through appropriaste host government channels, pro-
vided special disbursement procedures could be
arranged. Such arrasngements could be made in
selected sectors of a large aid program or in
countries where U, 8. ald was limited to a single
sector, especially where the U. S. was resolved to
maintain a "presence” while other countries provided
a broader range of aid.

¥Msich and Lee, op. cit., 105.
481pid.
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As in the case of JCRR, sponsoring agencies could
include units of national or local government, private
enterprises, or other associations and institutions
gualified to carry out the gelected development projects.,
In this way public and privete agencies gt gll levels
could gain direct access to U. 8. aid, which would thus
be used to encourage forms of local iniftiative and

to develop institubional competence in areas now seldom
reached by U. S. aid operations even though they are
potentially &5portant for economic and technical
development.

Taiwan's multl-purpose Farmers' Assoclation is a natural
possibility for adsptation by other developing countries, particularly
where there is a paucity of menagement talent, Single-purpose
cooperatives can be wasteful and inefficient ventures when there
are not enough experienced and responsible managers to go around.

At the present time, the Malaysian Government is in the process of
establishing a FA system adapted from the Talwan model.

The Commission's stress upon increasing sgricultural produc-
tion involved a keen sensitivity to the complex requirements integral
to the successful adoption of ostensibly simple production innovations.
Once new production practices were adopted, Commission staff placed a
premiuvm upon aiding and coordinating the agencies responsible for
seeing that the required inputs were there at the right place, the
right time and in the right quentity. The know-how and the will to
regularize efficiently these functions are badly needed in the
agricultursl sectors of Asian countries today.’C  The technigues
developed and refined to carry out these functions in Taiwan merit
intensive study.

The above does not exhauvst the parallels and possible appli-
cations that one can draw on - e.g., agricultural planning, extension,
lancd reform and farm credit. However, the examples are ample enough
to illustrate the feasibility of extrapolating the JCRR experience
rather than staying in the confines of its unique particulars and
causes,

To repeat again, the nub of the matter uiltimately is one of
adaptation to octher country situstions, especially with respect to

490p. cit., 6.

205ee Orville L. Treeman, "'Melthus, Marx and the North imerican
Breadbasket, " Foreign Affairs, (July 1967), 592.
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identifying the positive indigenous factors, institutional and cultural,
which can be used o spark development incentives and expectations

and organize and convey modern technologies.? Here, the JCRR
experience clarifies problems and suggests approaches. It does not
Drovide amswers.,

olpr, 8. C. Hsieh stresses that “The really tough part of economic
development is not fabricating improved technologies but rather
the organizational task ol recombining humen behaviors under new
rules that enable more people to help each other in creating and
putting to widespread use the more effective technologies." Hsieh

and Lee, op. cit., 10,
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CHAPTER IV.

OTHER COUNTRY APPLICATION

1, Introduction

This chapter is largely based on a recent field +trip by the
writer to Southeast Asia which included short stays in Taiwen, Laos,
and the Philippines. The suggestions and ideas expressed are tentative
and illustrative. The intert is to precipitate a constructive dialogue
among practlitioners in the Fleld Missions and Washington on the
possibilities of applying parts of the JCRR experience elsewhere,
either within the specific terms of reference of Chapter T or through
program actions more generally related to this provision.

I would add that there is no intent to limit the possibilities
of Chapter 7 - related activities to the countries chosen for study.
Rather the hope is that the illuvstrative and selective discussion of

Laos and the Philippines will open up or suggest possibilities in
other countries as well.

2, Laos

4 significant part of the U,.S, economic assistance program
to the Royal Lao Government is addressed to agricultural development
goals. Over the past few years we have been able to place more
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emphasis on development activities in light of improved security
conditions and a fair measure of political stability. Development
alternatives are limited largely to the agriculiural sector, 85%

of ‘the population are farmers and agriculture is the major comtributor
to the national income.

Laos agriculfare iz mainly subsistence in character.
Agrieultural productivity is low - gbout 1 to 1.2 tons of rice per
hectare. The high percentage of the total rice production is made
up of the wet season crop grown and harvested in the period from
May to December each year. Production inputs such as chemlcal fer-
tilizers and pesticldes are used in small, though growing, gquantities
and eredit facilities were virtually non-existent up to a few years
ago. There is an annual deficit of 60 to TO thousand tons of milled
rice, This deficit is of relatively recent origin, being in large part
a product of the war. Manpower demands of the Army and the movement of
farm families from production areag due to security conditions have
resulted in the non-~cultivation of considerable arable land.

However, barring major political or military reversals,
prospects for making real headway in modernizing and developing agri-
culture in laocs are promising. The recent past provides a number of
hopeful signs. 2n inecreasing, though still comparatively small, guantity
of rice is now moving in commercial chennels, principally to neerby
local mllls and markets. Expectations for better living standards are
beginning to develop, and the rural economy in farm areas contiguous to
the larger towms graduslly is becoming monetized. Lao farmers are showing
increased receptivity to the use of improved rice seed as witnessed by
the success of the USAID-supported seed multiplication program started
in 1964k. "There are many areas in the secure parts of the country where
potential irrigation water can be developed. Many of these areas have a
reliable 12=-month supply of water which would allow for two crops of rice
yer year from the same land, Some of these areas have already heen de-
veloped through « « « irrigation programs; there are many more in_the
planning and construction stage which will add to the potential." 2
Further, it is feagsible to telescope the time span of agricultural develop-
ment by borrowing from the results or research in neighboring countries.
Specifically, the IR-8 rite seed, the 'miracle rice’ developed by the
International Rice Research Ingtitute at Los Banos in the Philippines, if
properly cultivated, provides the potential for dramatic increases in rice
production. Recent demonstrations of IR-8 in Laos produced yields in the
range of T to T.5 tons per hectare.

Against this recent background, the USATD and RLG have projected
ambitious production f£igures as targets for the cooperative development
effort planned., Briefly, the heart of the program is to move agriculture

5ELetter from Joseph A Mendenhall, Director USAID/Iaocs, to
M™Mao Somsavath Vongkoth, Director of Agriculbure, Royal Lao Government,
(Vientisne: May 2, 1967), 2.
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from a subsistence to a predominant commerclal hasis over roughly the
next gix years. The initial target is to close the annual rice deficit
by the end of CY 1969. The longer-range target is to produce an incre-
mental 200,000 tons of rice for export by the end of CY 1972. A key
planning component is a progressive escalstion of the amount of heciares
devoted to double cropping, i.e., a dry season crop through irrigation,
beginning with 300 hectares this past season, to 8000 hectares the next
dry season, and on up to 50,000 hectares by 1972. Greatly expanded use of
chemical fertilizers, pesticides and IR-8, as well as other improved seed
varieties such as the Taiwan and the Sanpathong from Thailand, are alsc
key elements on which the projections depend. The scale of effort planned
is indicated by the FY 1967 quantities of these production inputs and the
projected requirements for FY 1968: an approximate 900 tons of fertiligzer
in FY 6T and 5,000 tons in FY 68; 57 tons of pesticides in FY 67 and

280 tons in FY 68; collection of 4S5k tons of rice seed for the past wetb
season and 1,500 tons for the coming wet season.

The short-rvn outlcok for this program is geod if it is
implenented with a moderate degree of efficiency. It is feasible %o
target a closing of the domestic rice gap by the end of the decade. The
initial Increases in rice production can be readily absorbed by a short
domestic market. A& favorable price relationship to the farmer should pro-
vide enough of an incentive for realizing the projected production increases.
By concentrating the intensive use of the production inputs and the required
technical assistance in selected areas where there are adequate roads and
wabter supply es well as some receptivity by the farmers to modern pro-
duction methods, the central problems of new technology and markets are
manageable, There are nNow an approximate 110 Lao extension agents and
crop and soil specislists who are fairly well-trained. This is a s1im but
probably sufficient supply of skilled manpower for the short-term, if
motivated and properly used in the local areas of concentrated effort.
Distribution, storage and marketing facilitles are inadequabe given the
subsistence character of the agriculture, However, present and planned
sctions to upgrade and expand these facilities should produce enough
progress to realize the immediate targets.

The longer-term profile of the program is another matter.
ATD persomnel in Iasos in discussing this program consistently pointed to
two major problems which have to be dealt with effectively if the program
is to succeed, that is, if the expected initisl increases in rice production
are to be sustained and expanded: 1) durable incentives have to be built-in
for the required cultural practices, such as double cropping and fertilizer
application; 2) means for the timely distribution and coordination of the
production inputs at all levels have to be developed.

These problems are reflective of a more basic difficulty which
goes to the heart of the program's prospective success or failure: +the
present lack of a viable institutional framework in Laos for a concerted
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develomment effort. The absence of development institutions at the center,
or of a genuine development orientation of regular centyral government
agencies with trained and empathetic manpower, as well as the poverty of
rural orgaenirzation at locagl levels, are not of central conecern to a U.S.
foreign aid program when its objectives are priuncipally of a stabilization
and humanitarian-relief character. However, when conditions allow some
movement of the program focus to longer-range development objectives, the
institutional setting of the host country becomes the centerpiece for
vutting together the planning and asction camponents of the develomment
strategy.

Specifically in Laos, social structure and organization at all
levels appear wo be heavily weighted in favor of traditional prerogatives
of decision and aection by constituted auvthority at the top. Initiative
on collective matters and problems is largely dependent on the discretion
of leadership. Auvthority and responsibility tend to he concentrated and
are not easily delegated. A plurality of organlzations reflecting various
community interests and a tradition of willing local participation exist
only in limited and rudimentary forms.

Indeed, the pitfalls of the RLG-~USAID riece production program
derive not only from the shortage of skilled manpower bubt also from the
tradition of one-way planning and decision at the top {Vientiane and the
Chzo Khouvengs - Provineial Governors) and the lack of local institubional
capaclties and incentives 0 carry out The decisgions. The fiat issuance
of directives by removed government officials, or the initiation of pro-
Jects which the villagers and farmers do not consider in some part their
own, would appear ©o be pobentially as self-defeating in Laos as it has
heen in several other Asian countries.

It is supgested that if the twin problems of production in-
centives and efficient distribution of production inputs are to be met,
serious attention must he given to the longer-run institutionsl and
cultural meams through which peasant farmers and village leaders can be
engaged as willing partners in and agents of development. Otherwise,
there is the danger that the development plans, targets and projects
formulated in Viewntiane will get too far ahead of or out of meaningfyl
contact with, the institubtional cap%bilities and cultural motivations
necessary for their implementation. 3

There are two USAID-supported programs and/or organizationsg
which deserve particular attention in briefly viewing the institutional
framework for rural - agricultural develompment in Laos: 1) the joint
RLG-U.S. Agricultural Development Organization (ADO); 2) the Rural
Development, or "Village Cluster,” Program.

53gee K.G. Orr, The Lao Farmer and the Proposed Artificial
Fertilizer Program in Laos, (USAID/Laos; December, 1966). In this paper,
Tr. Orr, Research snd Evaluation Officer of the USAID, points oul the
difficult problems of cultural change and time involved in cbtaining Lao
farmers' acceptance of production immovations such as fertilizer.

1
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ADO is a semi-autonomous, agro-business organization under the
joint directlon of the USAID Agricultural Chief and the RLG Director of
Agriculture. Its functions are designed to support the rice production
program. They include providing farm credit facilities - now in the
initial stages of development; logistlical backstopping of the program by
providing transporiation and storage facilitieg; acting as s secondary
purchase agent to asgsure farmers a market and g fair price for their
rice; acting as the major funding channel, or cashier, for the program;
and conducting various kinds of economic investigations, 'such as market
surveys, and credit studies, calculated to furnish reasonably accurate
intelligence for program planning and execution. ADO is manned by a
headquarters staff in Vientiane of 16 officers and a complement of 3
officers for each of the 6 provineiagl field offices. The staffing pattern
calls for 4 Americams in Vientiane, including an Executive Officer, and
6 regional representatives for the field offices. ADO's overhead and
operational expenses are funded by the USAID.

ADO was established in 1965. Its purpose was to provide more
Tlexible and expeditious mesns of execution of the sbove functions than
could be provided by the hogt goveroment bureauvcracy and the U.S. foreign
2id mission. ZIfts rationale was typically that of the Joint agency.
Mr. John Sauvajot, the first ADO Execubive Officer, pointed out that
"... ADO is expected to operate as a flexible, modern business organization,
which will develop Laotian mansgement talent and leadership potential, and
which will administer as wide a variefy of activities as are necessary to
Fill the gap between what can be accomplished by the Royal Lao Government
and the standard foreign aid programs.'?

ADO's major activity in FYs' 1965 and 1966 was the distribution
of foundation rice seed and,following harvest, the acquisition of the
multiplied seed. 1In 1966, ADO was reorganized by transferring its dis-
tribution and acquisition responsibilities, and a large portion of its
field staff, to the Crops and Soil and Extension Sections of the RLG
Directorate of Agriculbure. TFhis reorganlization formally recognized a
de fachbo situation: that the Lao field personnel in ADO responsible for
the seed multiplication program were carrying out their jobs largely
under the supervision of the Directorate's Provincial Agriculbural Chiefs.
The aims of the reorganization were to locate clearly the responsibilities
of seed distribution and contracting with cooperating farmers with the
Directorate; to take from ADO functions which were proving to be dupli-
cative of thos noxmally carried out by RLG agencies; and to allow ADO to
concentrate on its other functions, particularly the development of its
credit programs, which, on their face, were complementary to the activities
of the Directorate of Agriculture.

Don Davis, the able Chief of the USAID Agricultural Division

54%5nd of Tour Report, TOATD A-1213 (Unclassified), May 2k,

1966, 2.
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in Laos, wrote in May 1966 that "it is hardly fair to judge ADO as s
funection of USAID Programs in Laos by its present accomplishments. Lack
of planned advisory stgff, limited ability of local staff and confusion
ag to the proper functions of ANO in the minds of RLG and AID officisals
have all contributed to lack of real progress in other than the rice
seed improvement program.“55 Perhaps conditions have improved with the
reorganization of ANO and the execution of its first independent credit
program, providing loans for the purchase of buffslo. However, ADO con-
timies +o be hampered by a2 lack of recognition by RLG officisls of the
£lexibility and freedom a joint agency needs to function properly. The
organigation’s effectiveness also has suffered from the conbinuved lack
of adequate American staff.

There is little in the ANO experience thus far which adds to
the persuasiveness of the case for the joint agency form of sild ad-
ministration, although it is too early for definitive judgment. There
are, however, a few negative lesscns to be learned from its brief life,
Mr. Sauvajot appears to reflect a consensus of opinion smong ATD officials
who have been involved in ADO operations when he says that "ADO was...
launched without the benefit of ecareful planning and in fact assumed
functions which wguld have been otherwise carried out by the Directorate
of Agriculture." This lack of prior planning explains in part the slow
and troubled start of ADO., Yet, other lmportant factors appear to be
involved. Few, if any, of the conditions pointed to in the previous
chapter as being necessary in some part to the success of a Joint agency
are present in Laos. In particular, cne can note the shortage of skilled
professionals familigr with and recepbive to Mmerican methods and tech-
nigues; the absence of a tradition of stable government; and the apparent
unwillingness of govermment officials to fully support and delegate
authority to the Joint organization. Prima facie, Laos was an unfortunate
choice for the use of a joint agency.

" If ADO's institutional role is seen as a "stopgap,” though
vital, means of furnishing logistical support for the rice profuction
program over the next few years while privete commercial alternatives
are being developed to handle the increasing volume of production inputs
and marketing, consideration of ways to strengthen its position and ime
prove its capacity for performesnce should be limited accordingly. (I
gather this view reflects present Mission thinking.) ITn this regard,
ADO's capabllities can be improved appreciably by providing a more ade-
quate American staff and by an intensive training program for Lao personnel.

?JTbid., 1.

56Ibid., 10. See also USAID/Laos Memorandum, Utilizetion of
Drilon Reports, W. C. Tucker, (past) Chief of the USAID Agriculture Division
(april 16, 1966), 6: "At the present time, there is no clearly understood
agreement as to ADO's purpose, objectives, and role - due primarily to its
precocious initiation before a complete understanding was reached.,”
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On the other hand, if ADO's role is to be longer term as the
focal point for the growth of the multiple elements of agro-business in
Laos, further atitention should be given to ways by which ADQ would have
the opportunity to f£ind itself and become the change agent of institutional
development that it was originally concelved to be. The realism and net
advantages of this option are open to doubt. However, if the option is a
meaningful one, ADO must develop an identity and sphere of action separate
from the Directorate of Agriculture and the U.S. foreign aid migsion, At
present, its aubtonomy is more formal than real; its operations are largely
a dual and confused reflection of the controls and preferences of its
parent organizations.57

It is suggested that one possible way of giving ADO greater
identity and vitality would be to abolish its present Servicio-form of
management and adapt in its place the joint commission form. This
change might add badly needed leadership and stabture to the organization.
At a minimm, it would appear advisable to pull the Lao Director of Agri-
culbure and Chief of the Mission's Agriculture Division out of their
positions as Co-Direcbors. MNeither have the time to give ADO the attention
and direction it deserves., A key to the success of a Chapter T initiative
of this kind would be the appointment by the RLG of a prestigious and
respected leader as the Commiszssion Chairman - one who could spesk with
authority in govermment cirecles. The American Commissioner also would
obviously have to be selected with care with respect to his competence and
eXperience,

The primary instrument of rural development in Laos is the
Village Cluster Program. Although this program involwves purposes broader
than agricultural modernization, it is the best avalilable vehicle for
carrying out at the grass roots the intensive efforts in rural institution -
building which are vital to the goal of achieving a largely commercial
agricultural sector in the next decade. 'The USAID has stressed that the
major emphasis of the cluster program will be to support the rice production
program. Presumably, this will involve some movement away from the heavy
past emphasis on social infrastructure projects, e.g. schools, digpensaries
and wells, in favor of production-oriented activities, assuming no appre-
ciable expansion of the resources devobed to the cluster program.

There are at present 1lh clusters, including the Sedone Valley
Development Program in the South which encompasses all of Wapikhambthong
Province and portions of Sedone and Saravane Provinces. The clusters
range in size from around 20 to 190 villages with an approximate spread
in population of 5,000 to 43,000. For the most part, the clusters are
located in the lowlands and wvalleys of Laos.

5TTbid., T,
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The cluster program was launched in 1964 with the aim of
consolidating RLG-U.S. rural development activities. "Previously
scattered throughout the provinces and suffering from many uncompleted
projects, it was decided that these activities should be concentrated
in selected groups of villages where they couwld be more resdily controlled
and followed up, and would produce greater fimpact. "

The U.S. and RLG operators of the program have sought to make
community self-help its prime mover. A premium has been placed on
developing projects which will generate enthusiastic local involvement,
Though social infrastructure activities bulk large in the overall, there
has been considerable support for agricultural and agricultural-related
activities, principally feeder roads, irrigation systems, water storage
and flocd control dams, local markets and villsge demonstration plots.

There 1s good American involvement in the cluster program.
We have an approximate 30 commmnity development advisors, and agsistent
advisors, working in the clusters, with four Area Coordinators and the
U.S. Aid Mission's Office of Rural Development performing the functions
of policy direction and support in conjunction with the RLG Commission
of Rural Affairs (CRA). The role of the Americen advisors in almost
all cases involves more than tendering advice to CRA personnel, They
actively participate in the plamming and execution of projects, in effect
carrying out operative as well as advisory responsibilities. 1In this
sensge, their role is similar to the one played by U.S. technicians in
JCRR, although the reasons for the similarity are different. In the case
of JCRR, the aectivist U.S. role was premedisted and facilitated by the
Chinese. In the case of Laos, the comparable U,S. role is an immediste
requirement Tor the effectiveness of the overall program given the shortage
of skilled Lao manpower in the CRA and related agencles.

Also reminiscent of the U.S. technician in JCRR is the fact
that our commnity development advisors in Laos have considerable latitude
for their innovative and catalytic actions, being able to work directly
with considerable numbers of government officials and local community
leaders. 2t the same time, our CDAs in Iaos represent a diffarent breed
of overseas American professional than the agricultural specialists who
worked in JCRR. The former are younger and less technically specialized.
They are normally trained in the language of the area in which they serve.
fmong other things, they perform the difficult generalist job of inter-
preting and translating the variety of needs and problems of their loeal
areas so that they can be more éffectively met by the U.S. technicians
and their counterparts working at national and provinciszl levels. Notwithe
standing the differences, the (DAs are simlilarly situsted within the

5BJoseph 4. Mendenhsall, "United States Aid to Laos," talk %o

the Rotary Club, Vientiane, July 11, 1966, 6.
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institutional structure of rural Laos to engage directly the local
groupings and forces which can generate development. The test of their
effectiveness, in most cases, is one of success in facilitating positive
identification and genuine dialogue between the village population and
the Lao government officialg rather than impeding this vital two-way
process by a too visible presence.

JCRR's role in developing the Farmers' Associstions in Taiwan
appears particularly relevant to the cluster program in Laos. Coopera-
tives are weak or do not exist. Thus far, only marginal attention has
been given to the development of simple ferm-service type orgenizations
in the village clusters. Except for some initial soundings by ADO and
the selectlive programs of the Village Development Association of Laos
(VDAL) supported by another U,S. government agency, this vital area seems
to be virtualily untapped. There indeed may be good reasons, such as
appropriate timing and higher priorities, which explain this. However,
the present targets of agricultural growth now compel more systematic
attention to the questions of how to go about organizing farm services
and enlisting a greater and more concentrated loecal participation in
development acbivities.

There obviously are major differences between the rural
enviromments of Taiwan and Laos, specifically with regard to the state
of development of their agriculbural sectors and their farm population
€.8., literacy, exposure to modern techniques of farming. However,
the multi-purpose farmers' assocliation lends itself to careful adapiation
within the rural environment of Laos. The marked lack of experienced
manpower likely rules out anything but such a simple, general-purpose
organization. It is suggested that serious study be given to adapting
the local FA structure of Taiwan, perhaps first on a pilot basis in a
few clusters where conditions are especially promising.

It is interesting to note that the Preliminary Economic
Development Plan, 1967-8, of the Houel Kong Cluster situated on the
Bolovens Plateau in the southern Province of Attopeu revolves around
the proposed establishment of a cluster-wide Development Association
which would be a member-owned organégation providing wvarious agricultural
gservices to the cluster population. The aim would be ultimately to
turn the entire cluster program and the supporting fscilities over to
the Association. Tn conception, the structure and funections of the
Agsociation are wvery close to the township FA of Taiwan.

59Frederick C. Hubig, CDA/Houei Kong, March 9, 196T.
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Houei Kong 1s not a typical cluster in that its area iIs in-
habited by two indlgenous Kha tribes, the Ioven and the Fhaheune, and
the RLG presence is conspicuous only by its absence. However, the
comparative uniqueness of the Houei Kong should not diminish the possi-
bilities of creative and realisbic initiatives in other clusters,
particularly in those vwhere the economy is becoming increasingly mone-
tized.

3. The Philippines

Conditions of rural l1ife in the Philippines today project a
picture of markedly uneven character. Opinions on the prospects of
rural growth and the effectiveness of present means in genersting
growth range from degpsir to optimism depending in considerable measure
on which parts of the picture one chooses to look at: whether, for
example, one focuses on the apparent incapacity of the national govern-
ment to carry out an effective land reform program and the resurgence
of the Hukbalsghaps in Central Tuzon on the one hand; or on the dramatic
production results of the IR-8 rice strain and the rapid expansion of
responsible and energetic private agro-business firms on the other.
Indeed, synthetic generalization is at best difficult given the un-
certain chemistry of the old and new elements involved.

On the negative side, there are a number of elements which
loom large in the picture. Population growth in the Philippines over
the last five years has been gt the foreboding rate of 3.3k percent,
meaning sbout a million more mouths to feed each year, Domestic rice
production has not been meeting increasing consumption requirements.

The rice deficit has averagelin the recent past at about 200,000 mt
annually. It has been estimated by the U.S. sid mission in Manila that
an inérease in rice production of 450,000 mt over the next two to three
years is necessary to cover the present deficit, accomodate the popu-
lation increase and zllow a Teserve for seasonal shortages and bad years.
Despite ample resources of water and soil, the Philippine nation's per-
formance in growing rice for its population has been falling considerably
short of its potential., In fact, "average production per hectamw of -
paiay (rough rice) in the Philig{ines has not changed significantly in
the last quarter of a century.”

60

Second, -there is the element of a malfunctioning democratic
government unable in the main to provide vital services to, or build
trust and rapport with, the mass of peasant farmers., The national
government in Manils is top heavy. ITower units of government traditionally
have bad little authority or power of action. The national government
also is fragmented into a welter of agencies, authorities, etec.

— v B et

6Q§;ge and Corn Self-Sufficiency Program, USATD/Philippines,
Program Office, (Manila: October, 1966), 3.

61W. C. Haraldson (Director USATD/Philippines), Do It Yourself
Rice Self-Sufficiency Production Kit, Unclasgified Airgram TOATD A~630,
¥eb. 2, 1957, L.

1,
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There are today an approximate 43 government agencies involved in rural
development activities of which 26 are directly concerned with agriculture.

Past and present fallures of the central government to provide
effective leadership of rural programs, e.g. the unsuccessful ACCFA
(Agricultural Credit Cooperative Financing Administration) credit pro-
gram of the previous decsde and the present problem-ridden land reform
program, are commonly attributed to shortcomings in orgenization and
execution. Although true, these reasons do not provide a telling ex-
planation by themselves of this seeming incapacity of the central govern-
ment. The causes, I believe, run deeper. The govermment, its organi~
zation and use of power, 1s an expression of a social system grounded
in values and accepted practices essentially st odds with objectives and
programs of development and modernization. Ernest Neal, present Deputy
Director o USAID/Philippines, recently capbured the thought T want to
express:

The Philippines society is made up of stars and constel-
lations. The stars are persons or families of power and
the constellations are the people dependent on them for
livelihood, protection or favors. The men of power take
care of their dependents in crises. The dependents, in
turn, give them their loyalty, support for political office
or any other goal where their support is needed. Tt is
natural and it is expected for a man of power to reward
his relatives, friends and dependents with positions,
business advanbages and protection from the law, Under
this kind of a soecial system each individual seeks to
become related to a person of power rather than depending
on merit and sbility for position or security. This kind
of social organization is not conducive for co-operatives,
entrepreneurship of efficiency. It rests largely on
favoritism, loyalty and family connections. Such a system
is well-suited for a statie, agrarian economy operated by
g landed gentry. It is not well-guited for economic
development,

Similarly, the Philippine CGovernment reflects a set of vested
interests = eg.g, traditional land-holding elites involved in sugar, rice
and copra, and urban manufacturing and commercial interests - which
though far from monolithic excliudes representation of the palay farmer,
both small landowners and tenants, except for the proxy representation
of a minority of modernizers and reformers in government gnd professional
eireles.

62The Case For A Rural Development Authority (A Working Paper),
(Manila: May, 1967), 2.
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A third disquieting element is the resurgence of the Communist-
dominated Huks in the Central Luzon Provinces of Pampanga, Nuevs Eclja,
Bulacan and Tamrlae.©3 The seriousmess of the resurgence, that is, the
extent of local organizational penebration, support and power, are not
to be dwelt on here. However the general causes of the comeback appear
to be clear: govermment neglect of and maladministration in rural areas,
its limited capaclity to provide security, deep economic imbalances and
soeial disillusionment.

With regard to agriculture in particular, the negative or
lagging elements in the picture are quite evident and generally agreed-
upon. Briefly, productivity is low. The average yield per hectare of
palay is around 30 cavans (one cavan - 40 kilos). The national average
ranges upward to between 40 -~ 50 cavans on irrigated land and dips
downward on rain-fed lands. This is one of the lowest productivity
rates in the world.

Second, Philippine agriculture lacks efficient marketing and
production supply systems. Essential inputs often are not available
when needed and priced umrealistically when available. Marketing,
like production, remains inefficent and obsolete., "Most of the mills
and warehouses are crude resuliing in huge losses in recovery and
storage of rice._ The bulk of the harvest is sold in times of scarcity
and high prices"

Third, the availability of credit in rural areas, particularly
for small farmers withoubt collateral, is markedly insufficent. Past
efforts by the government to build a network of solvent credit agencies
have largely come to naught. However, the increasing vitality and
effectiveness of a number of the rural banks hold out promise for the
future.

Rural bank credit is but one of a number of significant
pogitive signs which have surfaced in the recent past and which
brighten the contemporary scene of rural Philippines with lines of
constructive public and private action and local farmers' response.

Tn August of 1966, the USAID and its Philgovt. counterpart
agency, the Naticnal Economic Council (WEC), signed an agreement

63See the recent document, The Challenge of Central luzon,
A Report By The Committee On National Defense and Security, Submitted
to the Senate during the Second Regular Session, Sixth Congress of the
Philippines, May, 1967. (This report is known as the "Manshan Report,"
named after the Chairman of the above Committee, Senator Manuel Manahan.)

OhRePCG (Rice and Corn Production Coordinating Council)

Organization Manual, Philippine Government Department of Agrlculture
and Netural Resources, {fuezon City: 1967), 3.
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establishing the Agricultural Guarantee and Ioan Fund {AGIF) with an
Initlal cepital subscription of 5 million pesos. The purpose of AGIF
Js to provide the resources for eligible rural banks to carry out
supervised farm credit in support of the Four-Year Rice and Corn Self-
Sufficiency Program. The Fund is administered by the Central Bank
which makes zpecial dime deposits in the rural banks to provide the
latter with lending capacity to extend agriculbural production and com-
modity loans to farmers on liberal credit terms. Generally, the only
collateral required by the rurasl banks is the standing crop. A guarantee
is provided to the participating rural banks to insure losses of wp to
TO percent on uncollectible loans. Central Bank field technicians are
assigned to rural banks to assglst in supervising the credit.

Thus far, this program appears to be working amazingly well,
though in a pllot period where careful attention has been given,
principally by USAID technicians, to cbtaining the participation of
rural bankers who are development-oriented, living in the ares which
thelr banks serve, and trusted by the locel farmers. As of February
of this year, there were U6 rural barks participating in the AGLF oub
of an eligible total of 99 in the 11 priority provinces of the self-
sufficiency program. An spproximate p2, 651!_,000 had been released,
Additional resources were recently committed to AGLE by Philgovt.
agencies. Total funds now committed are p49 million,

Especlally notable has been the success of the rural bank
operations in the mmicipalities of Bay, Mayantoc and Mexico in the
Provinces of Laguna, Tarlac and Pampanga respectively, where there
have been direct USAID inputs of technical advice and encouragement,
For example, Miguel Vergara, President of the Rural Bank of Mexico,
used AGLF desposits to initiste a supervised credit program this past
dry seagon for small tensnt farmers willing to use IR~8 seed. The
ylelds from the lands of participating farmers, around 40 hectares,
were S0 great - averaging - well over 100 cavans per hectare - Vergara
was confident that hig credit clientele would so expand this wet season
that somewhere around 400 - 450 hectares would be planted to IR=8.
Vergara has had 100% repsyment on his AGLP loans. The beauty of his
cperation is that all production and marketing services, as well as the
supervision provided against approved farm plans, are integrally per-
formed by the technical staff of the bank. He has accomplished a
bullt-in coordination and phasing of production Inputs and marketing
at the grass roots level which is very slimilar to the operations of the
township farmers’' association in Taiwan.,.

A good part of the enthusiasm and hope today for a major
breaskthrough in Pailipplne agrlculbire has been engendered by the
remarkable productlon gualities of the IR-8 ‘rice strain developed by
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the International Rice Research Institute. This new seed opens the
way for a broad-based attack on agricultural backwardness in the
Philippines., It 1s also hoped that the extensive use of IR-8 and the
increased farm income thet should result willl have healthy spin-off
effects with regerd to the rural sector as a whole.

IR-8 is a dwarf variety very responsive in terms of grain
yield to nitrogen application. It masbures early (120 days) and hss
good lodging resistance, particwlarly in comparison with teller,
late-maturing varietics., Notwithetanding certain defects, 2.g.
suscepbibility to bacterizl leaf blight, it is a great improvement
over present varleties now being grown commerically in tropleal
4812.%% Mr. W. C. Heraldeon, Director of USATD/Philippines, has
pointed out:

Withe « « IR~3 . . . ylelds of 150 to 200 cavans are

well within the reach of any farmer. Indeed, on the basis
of f£ileld tests in widely dispersed areas of the Fhilippines,
simple farmwers by following instructions carefully have
been able to record ylelds of well over 200 cavans per
hectare.

The gimple arithmetic of these yilelds indicate that the

- Philippines could easily be an exporter of rice within
a couple of yesrs without digging another foot of ir-
rigation canal, providing it could get its farmers to
accept the new IR-g and ‘the. modern farming technigues
associated theréto.6

The receptivity of Philippine farmers to IR-8 has been good
thus far, particularly when its inbroduction has been accompanied by
effective technlcal assistance and the ready availlability of credit,
fertilizer, pesticlides, -and irrigation. This has been evident in the
Provinees of Rizal, Laguna and Tarlac. The latter two have provided
vilot mnicipalities for the USATID-NEC Systematic Program for Rursl
Economic Assistance and Development ("Operation SPREAD") and as a result
have been dotted with demonstration plots of IR-8. Rizal, the most
economically advanced Province in the Philippines, has its own sgricul-
tural development program, which is self-financed and ably staffed.
Thig program has achieved highly successful results with IR-8 under
conditions of closely supervised credit and ample farm supplies and
water. By next yesr, the Provincilal Govermment estimates that over
1000 farmers will be growing IR-8.

657R 8-288-3, High Yielding IRRI Selectionm,” The IRRI
Reporter, Vol, 2, No. 5, (Los Banos: Sept. 1966), 2.

660p. cite, 1.
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One of the most promising features of Philipplne agriculture
today is the growth of vigorous privabte agro-business firms seeking to
develop a market for their products by serving farmers at reasonable
prices. Likely the most outstanding example of this ig the new Esso
Standard Fetrtilizer and Agricultural Chemicel Co. (Philippines).

ESFAC began marketing its line of fertilizers and pestlcides in
February, 1966. The backbone of its marketing organizstion is a
nation-wide group of carefully selected independent dealers who run
Agro-Service Centers or Stores in their home areas. ESFAC started

with 220 dealers; as of June of 1967, it had 385 with plans for 450

by the end of 1967. These dealers sre technically trained entrepreneurs
who go out to the farmers in the fields. TIn effect, they perform vital
extension functions through, for example, farm demonstrations and field
days on the proper use of fertilizers and related production resources
as well as local credit workshops. They are supported by a modern Soil
Services Center in Pasig, Rizal, near Manila, which provides soil testing
services gt nominal costs.

ESFAC has s number of worthy competitors with which it shares
a growing domestic market. The significance of this penetration of
private enterprise into the agricultural sector cannot be over-rated
in the Philippine situation. It stands to remedy the long-existing
problem of adequate supply and distribution at reasonable costs to the
farmer of the essential production inputs of commereial agriculture,
and it certainiy will mske a real conbtribution in meeting the pressing
needs of sgricultural education and information at the farm level -
needs which the govermment's agricultursl agencies have been unable
to meet in the past.

Operation SPREAD in Laguna and Terlac deserves more than
passing reference becausge of its impact on Philgovit. agriculiural planning
and programs and the character of the U.S. involvement. SPREAD was
launched in the later summer and fall of 1965 after a period of dis-
cussions and planning between USAID and WEC officlals and its two key
figures, Governors San Luis and Aquino T of Laguna and Farlac re-
gpectively, The progranm's rationale was to mount a set of related scobivi-
ties at a point of focus and ceoordinatlon removed from Manila but higher
and broader than the barrios; and to develop close cooperation between
private enterprise and public agencies in carrying out these activities.
At the provincial level, the aim has been to develop a technical staffl
with the capacity to plan, organize and execute sction programs of
public service. To this end, emphasis has been placed, interralia,
on provineisl development plamming, real property tax administration,
infrastructure activities, particularly roads, bridges and irrigation,
and the modernization and expansion of motor pool operations.

g 67Aq_uino was elected to the Philippine Senate last Fall.
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Within each province, pilot municipalities were selected for
intensive agricultursl productivity projects - Mayantoe in Tarlac and
Bay in Laguna. The character and sequence of actions for the two
proljects have been broadly comparable: -the organizing of a Town Develop-
ment Council or Task Force headed by the mayor and composed of town
leaders and locally assigned govermment dechnicians; the carrying out of
a munieipal baseline survey to inventory resources and identify pri-
orities; selection and planning of activities by the Task Force or
Council; and meetings in the barrios attended by the Governor or members
of his staff, or by mumnicipal officals, or both, for the purpose of
explaining and discussing the pilot project and soliciting the ideas
and cooperation of the barrio leaders. The arrasy of development activi-
ties which has been generated by this systematic approach warics as
between municipalities. Common to both, however, has been a hard core
emphasis on developing a rural bank supervised credit program, demon-
stration and spread of modern rice culbural practices through the par-
ticipation of farmers as IR=-8 seed production cooperators, establishment
of agro-business operations such as Livestock and Poultry Co-op Marketing
Agsoclations and the execution of a multitude of small, self-help pro-
jects for the most part derived from the baseline surveys.

The short term results of SPREAD have been guite remarkable,
Starting with one farmer on a small plot of 1,280 square meters and
with three kilos of seed donated by IHRL, there are now roughly 5000
hectares planbed to IR-8 in Laguna with production supplies largely
being handled by private distributors. In Tariac, a good Rural Develop-
ment Plan primarily geared to accelerated agriculbural growth has been
accomplished by the Provincial Planning Staff and is now in effect.
There has been 100% repsyment on AGIF production and commodity loans
before or at the time of maburity in both municipalities. Motor Pool
operations in both provinces have dramitically improved. Examples of
this kind can be multiplied. The fact is results have been achieved
quickly and decisively; development responses have been kindled which
now must be further fired and spread.

There appear to be two keys to the success of SPREAD, First,
the ¥adership of the Governors has been of cenkral imporbtance. They
have provided coordination and pressure on technicians of the national
government agencies to work together in their local areas of assignment
and get the Job Gone. The decenbralized focus of the program - its
resources and objectives - magnified the role of the governor, giving
him a leeway for decision and action relatively free from Manila and
allowing him to create ocutlets for hitherto untapped local energy and
initlative. Second, the role of the U.S. techniclan has been quite
different from traditional ATD counterpart relations in the Philippines.
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Mr. Haraldson hag compared this role with that of the American technicians
in the JCRR without the formal Joint structure of the latter. Indeed,

the U.S. involvement centered in the operational enviromment of the
Governor's Office itself and moved oubtward and downward through a series
of offices, organizations and groups, e.g. provineial staff, ruwral banks,
municipal task forces, cooperatives, local offices of mational govern-
ment agencies and Tarmers themselves in the paddy fields., In this
framework, owr role has been that of the constructive catalyst and gadfly,
being both fruitful and appreciated.

The present organization and action framework of the Philippine
Govermment's Four-Year Rice and Corn Self-Sufficiency Program has been
strongly influenced by its antecedent, SPREAD. The former is a nation-
wide '"crash" program with targebs of self=-gufficiency in rice by the
end of CY 1969 and in corn by the end of CY 1970. The Rice and Corn
Production Coordinating Council (RCPCC) under the leadership of
Rafael Salss, Executive Secretary to President Marcos, is charged with
the responsibility of overall management of this program. The Council
itself is composed of the Direcbors of all major sgriculbural agencies
of the national government, and is supporbted by a separate technical
staff in Manila., Its elaborate organizational machinery goes all the
way down to the loeal level. I% is not however cut from new cloth,
Rather, it is largely staffed with regular personnel of agriculitural
agencies temporarily secunded to RCPCC, Essentlally, RCPCC is a make=
shift arrangement organized for purposes of expedition and coordination
among the many agencies involved in carrylng out the rice and corn pro-
gram. Its present strength and coherence depend in some significant
part on the authority and will of the Exeeutive Secretary.

The key leaders of RCPCC are consclously sttempting to set
into motion a decentralized pattern of organization and action com-
parsble to the SPREAD experiments in Tarlac and Laguna. The intention
is to delegate authority and expedite fund releases to RCPCC field
persomnel, particularly the Provineisl Director and his corps of pro=-
duction techniciang, There is recognition that the success of the
overall program hinges on the support and quality of performance by the
productivity teams in the field. Also, the intimste U,S. particeipation
In RCPCC deliberations and actlons thus far is an extension of our
SPREAD strategy.

However, even if the character and spirit of the rice and
corn program parallel SPREAD, there is at least one significant d4if-
Terence - the role of the Provineial Governor. -RCPCC reflects the
traditional Philippine operation emanating from the center. There is,
no doubt, room for the active participation of governors that are so
inelined or politically motivated, but they are not the focal point of
decision and action for the program in thelr provinces as are the SPREAD
Governors.
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The rice and corn program was recently expanded by President
Marcos from 11 pilot provinces to include all provinces. Thisg is
moving faster than is necessary on economic grounds in that efforts will
still have to be primarily directed to the major rice producing provinces
to meet production targets, It is likely that U.,3., financial and tech-
nical support will be concentrated in a nmumnber of key provinces of this
kind where good performance is eruecial., Wotwithstanding the danger of
the national government spreading its limited resources too thin, the
chances of closing the rice gap by 1969 are excellent. The requisite
quantity and quality of production inputs are available and efficient
distribution and fair pricing, principally by private firms, appear
assured. The willingness of farmers to plant IR-8 and other high yield
seed varieties now being multiplied is still undetermined, but recent
sueccesses in this regard allow for considerable optimism.

The strategic problem for the U,.S. foreign aid mission in
the Philippines is one of selectively stimulating and influencing
economic and politico-social changes, constructive and non-violent in
character, which will release popular energies for genunine developument
and give a content of consensus and responsibility, rather than alienation
and corruption, to democratice institutions, Although primary responsi-
bility for healthy change cbviously rests with the Filipinces themselves,
it is also clear that U.S, resources and actions, their placement and
impact, can make a difference as to the character andfdirection of change.
The rural sector in the Philippines is one dimension of our strategic
problem which is alive with new opportunities but strewn with obstacles.

Further, our problem is intimately related to the policies of
Title IX of the 1966 FAA, and invites interpretation within the terms
of these broad policies. For surely the heart of the matbter is finding
ways of stimulating and organizing the participation of the rural masses
in the democratic life of the nation in a framework of aspiration,
mobility and loyalty broader than the extended family and the barrio.
Ways must be found to energize and put to work the many private and
public organizations in the Philippines mow only marginally involved
in the challenges and complexities of rural development, whether they
may be private, non-profit institutione such as Silliman and Xavier
Universities in the South, or FPhilippine Rural Reconstruction Movemsnt
(PRRM) credit unions in Nueva Eecija, to note a few examples. A vast
potential for constructive change exists in the group pluralism of
Filipino life if self-starbing resources are made avilable and nationalism
harnessed to productive effort. Also, support must be given to the
development of the government machinery and administrative capacities
at the provineial and mmnicipal levels so as to facilitate the passage
and successful implementasbtion of a Local Autonomy Bill decentralizing
govermmental powers. .
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The three successful programs or operations in rural areas
cited sbove =~ rural bhank supervised credit, private agro-service centers
and. SPREAD - are being carried out with the acceptance or support of
the national government but without its direct involvement or supervision.
This suggests that for actlon-oriented rural development programs to
obtain badly needed traction in moving toward the participative and
pluralistic type of efforts indicated asbove, and for the U.5. role to
be that of a positive and flexible agent of change, 2 mechanism inde-
pendent of the government leadership is desirable, 1f not necessary.
Indeed, a Chapter T related initiative in the Philippines appears to
be feasible, if the groundwork is properly set., The general conditions
noted in the preceding chapter as being necessary in some combination
t0 the success of a joint agency are present in the Philippines, although
the questions of full government support and keeping the agency free
from political manipulation can not he answered without taking the risk
of establishing the organization. It is my impression, however, that
the Government leadership well wight welecome a joint Philippine - U.S.
inltiative addressed t0 rural development problems given general un-
easiness sbout the rural sector and mounting pressures to show some
progress, or sense of direction and purpose, in coping with the Huk
menace.

The question of timing iz also important. For the next year
at least, U.S. ald mission personnel are going to be devoting a large
part of their time and energy to assisting the RCPCC in making the uvn-
wieldy govermment apparatus involved in the rice and corn program function
with a moderate degree of efficiency and effectiveness. Achieving the
important goals of this program is the immediate priority of the aid
mission. However, the next year can also be used for guiet exchange of
views and deliberations with key Filipino groups and individuals with
regard to what is to come after the crash production program and the RCPCC.
For surely, RCPCC should be viewed as a Jerrybuilt expedient contrived
only for ‘the short run. Timewise, the creation of a joint agency would
appear then to moke more sense as a logical next step at the end of the
rice and corn program.

The specific form of the joint agency is not of direct concern
here. This would have to be a product of an extended discussion of
alternatives and problems with the Filipinos., It is suggested, however,
that what ever alternstive might be chosen, e.g. a Commission or Foun-
dation, it should incorporate a few basic features: dinsulation from
governggqt bureaucrgtic control; adequate funds to insure meaningful pro=
grams; a sponsoring agency approach to facilitate the direct access %o
progrem support of the many and varied private and public orgenizations
and groups which have a contribution to make to rural growth; and an
inbegrated Filipino-American management.

681\Teal, op. cit., 5.
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More generally, the structure and type of programs of the
Jjoint agency should permit an expansion and diversification of the
approach to technical assisbance which we have used in the SPREAD
experiment. Our field personnel and specialists in the Philippines
mrst have the institutional maneuverability to be more than conventional
couveyors of economic resources. If the JCCR experience tells us
anything it is the value of, or the potential fruits to be reaped
from, pushing the capable American technician into a spacious working
environment in which he alsc has to be a sensitive promoter, cabalyst
and innovabor to get his job dome: that is, to perform as an effective
change agent.

Although specific questions of program content and thrust
are premgture, it would appear useful to note in passing one idea
which, on its face, has great attraction and perhaps dangers as well.
An initial wajor project for the new organization could be to carry
out an integrabed experiment in land reform and agricultural produc-
tivity in one of the land reform areas on the Central Luzon plain.

.



Appendix 1

ACED Issues Paper
Session on

Aid Adninistratbion to the Rural Sector

Background

The attached report was prepared in response to Chapter T of
the Foreign Assistance Act of 1966, which encouraged A.I.D. to establish
Joint Commissions of Rural Development in developing countries. Since
the Sino-American Joint Commission on Rural Reconstruction is the arche-
type institubion, a thorough assessment of thal agency's experience was
made. The study's purpose was to identify those elements which might
have gpplication, or be adapteble, to other country enviromments. The
Commission was analyzed in all its program and institutlional aspects
in an atiempt to discover means of reaching down to the primary producer
level to give A.I.D. economic assistance g greater impact upon rursl
development. The report argues that existing A.I.D. programs generally
do not act directly on the local rural economy. It is argued that the
U.S. technician-host counbry counterpart relationship has not facilitated--
indeed, actually inhibits~--penetration of zid to the priwmary producer level.

The questions raised below focus on the reasons for the lack
of A.I.D, success in rural development snd the major lessons one might

lesrn from the JCRR experience that would help to alleviate this spparent
failure.

Iésues

1) Is the usual counterpart relationship a major reason for A.I.D.'s

failure in the erea of rural development (to the extent that A.I.D.
has failed)?

There are many reasons for lack of success in rural development
and the failure of some A.JL.D. programs to have an impact at the local
level. These include the low priority given to rural development by the
host govermment, refusal by the govermment to deceniralize decision-
meking, and Mission failure to exert leverage in this direction. How
important is the counterpart relsblonship in inhibiting local impact
programs?



Can this relationship be maintained and modified so as to
work more effectively gt the local level? Or should the counterpart
relationship be eliminsted and replaced by some other institubional
arrangement? L

2) Wvhat were the major reasons for JCRR's success? How important
was the joint struecture of the agency?

The report clearly recognizes and identifies meny reasons for
JCRR's success: emphasis on felt needs, rural institubtional development,
the "sponsoring agency" approach. However, it particularly emphasizes
the joint strucbure of the sgency, which facilitsated its progrem
acbivities and allowed the Commission flexibiliby to desl with rural
problems that could not easily be handled by a Ministry of Agriculture.

Yet it can be argued that other reasons for JCRR's success are
et least equally significant. The report may not give adequate attention
to the fact that there was no central govermment Ministry of Agriculture
at the time of JCRR's esbablishment. This allowed the Commission to
operste without fear of g focal point of opposition. Also, the Commission
had extensive finencial resources at its command and this might be given
considersbly more weight in eveluating JCRR's impact on the rural economy.
JCRR disbursed a total of U.8. $7.1 million and NT $3.7 billion to the
rural sector. Tobal U.S. project aid to agriculture smounted Ho U.S.
$43.5 million and NT $4.9 billion from 1950-65. TIn U.S. dollar equiva-
lents, this totals $223 million, or $15 million per annum. If an
equivglent per espits smount were allocated to the rurazl sector of
India, say, would the regults not have been equally impressive? Although
the joint structure was cobviously effective in Taiwan, how important
was it compared to these other factors?

3) In considering the sdapbability of JCRR's experience to other
country environments, the JCRR approach to rural development mey be more
important than the joint structure of the agency.

A joint structure ig probably neither a sufficient nor s
necessary -condition for rurel development. As the repori itself indicates,
JCRR's suceess was achieved through the quality of its progrems and its
grass~roots approach to rural development, Other counbries have
successfully followed a similar aspproasch without & joint sgency. Success
in the rural sector requires a certain gbttitude on the part of the central
government, a priority emphasis on agricultursl development, cerbtain types
of programs, considerable finsnclal snd humen resources, and local rural



insbitubion building. The type of enviromment that must be established
to ensure rural development cen be discovered from a thorough reasding of
JCRR's philosophy and program initiatives.

L) How feasible is it to consider esteblichment of joint sgencies
in other countries? .

Other countries may lack some of the unique characteristics
of Taiwen which made JCRR work. ‘They may also lack some of The
disadvantages which mede a8 joint agency approach necessary in Taiwan,
such as the asbsence of g Ministry of Agriculture. JCRR was bolstered
by ‘the very special U.S.-Chinese relationship, dabting back to mainland
deys, and by the fact that the U.S. was the major supporter of the
Republic of China. No exact parallel relationship exists between the U.S.
and any other aid receiving country. The report lists seven conditions
vhich zppear necessary in some measure to the success of a joint ageney:
it is uncertain whether gll these conditions exist anyvwhere else. How
femsible is it to spend 4ime and energy in negotiating for a joint agency,
given the difficulty of duplicating Taiwan's conditions elsewhere?



it

N

Appendix 2
Discussion at February 23, 1968
Meeting of the Advisory Committee

on Economic Development

The Meebing:

Mr. Richard Iee Hough presented his paper A.L.D. Administration to the
Rural Sector: the JCRR Experience in Taiwsn and Its Application in Other
Countries (September 196T7). The focus of the paper snd the discussion vwhich
followed was on the elements of success in the experience of the Joint
Commission on Rural Reconstruction and their transferebility, or adapbability,
to other countries. Attending the meeting were Messrs. Mason (Chairmsn),
Barnett, Bell, Despres, Pye, and Ranis of the Commititee, Mr. Howard L. Parsons
of the USAID Mission to Thailand (snd formerly Director of the US Mission to
Taiwan), Mr. Williem C. Carbter of the Office of Private Regources, Messrs.

Paul G. Clark amd Alan M. Strout of the O0ffice of Program and Policy Coordination,
and others.

Surmary of bthe Discussion

The Chairman initiated the discussion by thanking the avthor for preparing
an excellent description of the JCRR and the factors explaining its economic
impact on rursgl Taiwan. He then turned the floor over to Mr. Hough.

Mr. Hough pointed out that the purpose of the paper was te respond to
Chapter T of The 1966 Foreign Assisbance Act, the provision which encourages
A,I.D, to establish in other developing countries Joint Commissions similar to
the Taiwan model. He had tried to view JCRR from the broadest possible perspective
and gppraise all aspects of the JCRR for possible adapbation--including but
certainly not limited to the joint-agency structure.

Mr. Hough then launched a discussion of the one-~to-one couwnterpart relation,
particularly as contrasted to the joint sgency epprosch. He doubted it was
working well, and asked for innovations in the style of technical assistance.
Under questioning from the committee he agreed that good relastions between the
American and his counterpart could develop, despibte organizational and physical
separation, but he felt that it was the exceptional American who could succeed
under these conditions. The advantage of the JCRR was that it melded -the two
teams at the management level and forced the American into the middle of the
process. While accepting the committee's remarks sbout other advantages of
jointness~~that it lessened buresucrabic infighting, avoided item=-by-~item
scrutiny of finances, and gave each participant, the Govermment of the Republie
of China and A.I.D., a case for arguing that it had more control over a greater
sum of money ‘than would be the case under usugl bilateral arrangements--he insisted
that its single benefit was that it freed the American to work at all levels and
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permitted the much larger Chinese staff to optimize the use of this scarce
foreign resource.

Some members of the committee stressed that the shortcomings of the
counterpart reletion were not necessarily solved by & joinbt srrangement, or that
this was the only possible solution. Mr. Bell pointed out thet another msnage-
ment policy within the JCRR could have effectively hamstrung the Americans. -
Mr. Parsons took isgue with Mr. Hough over whether the JCRR Americen was reslly
80 Tree an agent within the JCRR structure as the latter suggested. Mr. Hough
replied that it was more difficult to box in g U.S. technicien in = semi- -
autonomous joint commission than in a ministry. /

The aubthor then passed on to the JCRR philosophy of rural development.
Able to operate at all levels, JCRR put special emphasis on reaching the farmer
directly. While admitting that a unique set of circumstences contributed to
the success of this strategy in Teiwan, he insisted thet the joint-agency was
a flexible technique and, provided its stretegy was asppropriate, could be putb
to good use under quite different conditions.

The committee reflected on another joint device for technical assistance
which had been condemmed and dismantled in the early 1960's=--~the Servicio opera=
tion previously employed in most Latin Americen countries. The Chairmen asked
Mr. Hough if he agreed that the Servicio hed failed. The latter replied thabt on
the basis of his limited acquaintence with the Servicio, he had sensed some
significant dilsadvantages compared to the JCRR model. For one, the Americsen
presence was more visible; indeed, the Americen director headed the Servieio and
spoke for it. For another, the Servicio itself was more visible, since it wes
an implementing agency. TFinally, though the Americans insisted on mabching funds
from the host governments, the Servicio did not expect the local ferming communie
ties to match as well. All three policies were quite the reverse of the JCRR
model, in which the Chinese took the lead, sponsoring sgencies were required to
carry the burden of implementation, and these seme agencies and their rural
menberships were expected to pub uwp mebching funds.

This discussion of the Servicio experience led the committee into & more
general exchange of the essential elements of the Taiwasn experience. Mr., Bell
emphasized the sponsoring agency approach, likening JCRR to & domestic technical
assigtance agency with a single-minded objective of encouraging the growth of
Taiwsnese Institutions. Mr. Rahis added thet its freedom from central government
control was an equally essential element of JCRR's "floating" cheracter.

Mr. Carber reminded the committee that with large capital resources any agency==
central or autonomous--might orchestrate a pluralistic rursl development move~
ment, and asked them to consider as s decisive ingredient the confidence both we
and the Chinese put in JCRR.
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To put the jurisdicitional issue into betber perspective, Mr. Hough added
gome notes on the early history of JCRR which had not appeared in his paper.
Apparently the question of JCRR's operstional independence had been hammered
out on the mainland, after the original agreement between the Republic of Ching
and the U.S, bub before the retreat to Taiwan. In 1948, then, JCRR had to
contend with a National Ministry of Agriculture and Forestry, and the fact that
it won a large measure of aubonomy reflected not the ebsence of competing central
Institutions but deliberate sdministretive policy. He emphasized that JCRR
was not @ substitute for a Ministry, and its mission had always been considered
quite different. The Issues Paper, he felbt, assigned too much imporitance to the
absence of a central Minigtry in Taiwen as an explanatory factor in JCRR's
success. The Chairman commented, nonetheless, that in meny countries inter-
ministeriel jurisdictional werfare would slmost preclude the possibility of

launching a JCRR. The absence of insgtitutional competition is a rare adminis-
trative phenomena.

The commitbee asked Mr. Hough to cerry the story forwerd, to describe
JCRR's part in encouraging the development of indigenous agriculturel institu-
tions., After gll, one of JCRR's objectives was o transfer services to central
and provincial orgenizations once these services has been firmly esteblished.
Failure to prepare for such & transfer had been one of the chief criticisms
of the Servicios. The Sino-American sgreement in 1965 estsblishing the Fund
for uvwtilizing residual aid-generated local currencies after the A,T.D. phase~out
narrowed the role of JCER to advisory services on agriculburel planning and
research on productivity and development problems. Mr. Hough felt it was fair
to say, however, that the Commission hes not agresgively pursued the transfer
of its operational functions to regular govermment agencies. He pointed out
that the Chinese have serious problems in this regerd, one of which is the loss
of highly trained professionals to the World Bank and other internetional
institutions. JCRR salaries are competitive with these institubions while those
of the central govermment are not. Admitting these problems, Mr. Pye nevertheless
wondered whether JCRR, despite 1ts obvious conbribution to rursl productivity,

mey not be fairly criticized on the important point of not having created a
SUCCESE0r .

Returning to the aubonomy issue, the committee questioned Mr. Hough sbout
JCRR's freedom from U.S. Mission programming and control functions. He said
the U.S. budget sllocation was made by the Mission Director. The capital trans-
fer each year was precéded by sn overall program review., The general sgbsence of
project review by the U.S. Mission could be explained by the high degree of
competence within JCRR and its joint nature. Mr. Parsons added that during his

tenure he had an American Commissioner in which he felt he could put gbsolute
confidence.
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Confidence snd integrity being such distinguishing characterigtics of the
JCRR experience, an explanetion of the reasons for their presence was Thought
to be in order. The discussion bthat followed highlighted three points in
perticular--{1) the Japanese legacy of skills and institutional backbone, (2)
the importaent residusl controls which the Govermment of the Republic of Chinsa
was able to preserve over JCRR operations, end (3) the urgency imperted to
Chinese policy by the Communist political offensive. As Mr., Despres put it,
JCRR had to succeed in building a prosperous snd loyal rural sector.

At this point, to help summarize the discussion, Mr. Parsons offered a
distillation of his reflections on the JCERR story. Several factors seemed to
hinm to have overriding importance. First, the Chinese realized eariy in the
geme that economic progress was more & policy then a technicsl matier, and
bought the JCRR idea becasuse it offered & mesns for efficient =nd expeditious
decisions. Second, the Chihese staff was dedicebed and informed. Many had
been educated in the U.S., and the flow of new technical information from
their almsg maters was deliberately encouraged. These gqualities ensured U.S.
Mission support, and The transfer of enormous financisl resources. Finally,
time was ruuning short for the Govermment, and it had to meke a striking
success of rural development. It felt they had no choice but to come up with
new ways of extending technical information to 'the farmers and rehsbilitating
the Farmer's Associabions and other rural institutions.

Mr. Bell, reflecting on these and earlier remarks, saw in the JCRR story
a curious reversal of the ususl argument for joint agencies. Rather than
offering a way to make American technicians more effective, perhaps its greatest
achievement was in capitalizing on the talents of the Chinese.

In closing, both Mr. Hough and Mr. Parsons reminded the committee that what-
ever its merlits the JCRR model cennot be transferred mechanically or in package
form to -other circumstances. Mr. Hough recalled that Mr. Parsons! predecessor
in Teiwen, now A,I,D, Mission Director in the Philippines, had tempered his
eariier enthusiam for the JCRR model as he viewed it from the ventage of the
Philippine situation. Mr. Parsons, in turn, noted that his most successful
rural program in Tehilend is relatively free of ministerial constraints, but,
until recently, involved very little in the way of an American technical presence
either. It was obvious thabt the JCRR offered guides to action, not pat formulas.

Comment:

A problem in discussing the Hough report, or any other evalnation of JCRR,
is the difficulty in separsting several important but distincet sets of policy
end administrative slternatives, namely:
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1) An advisor-counterpart relationship vs. en operationsl role
for the U.S. technician in any given agency.

2) An operationsl role for the agency (which need not imply an
operational role for the U.S. techniclan within the agency')
vs. & partner or sponsoring role.

3) Strengthening an agency within the esbsblished central
goverment structure veg. developing & new, sutonomous unit.

L}y An sgency input at the grass roots level vs. an input one or
two levels removed from the farmer.

5) Joint operation of the sgency vs. pure host government control.

These issues are easily mixed and the comittee's &isamim; tended to slip
from one to another. The confusion is pertly attributeble to the fack. tThat
the first pert of Mr. Hough's report--particulsrly the counterpart discussion
and the lengbthy footnoted quote from Dr. Erven J. Long sbout the wastage of
American talent in advising roles--suggests that an imporitant choice upon which
the JCRR experience can be brought to bear is between The counterpart relation
on the one hand and joint operations on the other. In this formulation, joint-
ness becomes mainly & vehicle for a U.S. operating role, and the case for joint-
ness depends upon the case for the U.S. operator. Since there is 1little in
the JCRR documented experience to prove that the free-vwheeling Americen was =
catalyst of success, the reader could mistake the wegk case for the U.3. operator
for a wesk case for jointness and look elsewhere then in joinitness for the
decisive factors in success. Thus, in fact, is what the Issues Paper does.

Joint sctivity does usually imply operstional functions for some U.S.
technicians. But it implies other things as well, particularly en aulonomous
agency role in public affairs and large U.S. financiel conbtributions. Thus
the case for joint activities is stronger then the case for Americens in
operating positions. Indeed, the latter conceivebly could be an evil which the
Chinese directors hed to put up with to teke advantage of the other two sdventages
of jointness. Nobody thinks it is, but nobody can prove it is not.

hY

To focus on the jointness issue, it might be useful to restate the srgment
as follows. JCRR's success cen be attributed to eny of seven factors: the U.S.
operabional role, the large budget, aubtonomy, s dedicebed Chinese gtaff, the
use of sponsoring sgencies, the grass roots contact, and Teiwan's favorsble
preconditions (prior development of rursl institutions, responsiveness of the
farmers to change, a mixture of dynamism and degperation on the part of the
expatrigte Kuonimtang officials, ete.). Joinitness was & vehicle for the first
three facbors, and may have been the best way to exploit the fourth. If we are
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convinced that one or more of these factors played a decisive role--snd the
consensus of the meeting was that all four were importent--then we must accept
thet jointness itself was an ingredient of suceess.

On the basis of the avalleble evidence it would be herd to weigh the relative
importence of these Pactors, or, for thabt matter, of the other three. Indeed
caveats were ralsed to most of them: for exsmple, that some U.S., technicians
have proved Just as effective in advisory as in operational roles; that the
willingness of the U.S. Mission to allocate large uncontrolled sums to JCRR was
as much s consequence ag a8 determinsnt of success, thet the JCRR staff was far =
more achive in project planning and implementation then the implicib sponsoring
sgency model would indicate (notice JCRR does not use sponsoring agencles in
its own foreilen technicel assistence progrems). Nevertheless, it would appeer
thet in its vehicular role Jointness pleyed a criticel part, and one could
assume that conditions are ripe for such en spproach in many other developing
countries~-politics aznd pride permitting.



