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ﬁ;ring the summer of 1968 the Center for International Studioo
of the Massachusetts Institute of Technology sponsored, at the request
of the U.S. Agency for International Development, u six-week summer
study on the provision of the Foreign Assistance Act of 1966 known as
Title IX. This Title calls upon the A.I.D. agency to place emphasis on
"assuring maximum participation in the task of economic development
on the part of the people of the developing countries, through the
encouragement of democratic private and local governmental institutions.”
Since the passage of this Title and of various provisions amending it
in subsequent legislation there has been some uncertainty within the
agency and elsewhere both as to how broad an interpretation to place
on this provision of the legislation and as to how, given whatever
interpretation was decided upon as appropriate, the provision was to
be implemented in the actual operations of the agency.

Accordingly the agency decided in the fall of 1967 to ask the
M.I.T. Center for International Studies to organize and carry out an
intensive examination of this subject during the summer of 1968.
Professors Max Millikan and Lucian Pye agreed jointly to direct the
study and a steering committee was appointed to lay plans for it com-
sisting of the two co-directors, Proftessor Everett Hagen of M.I.T.,
Préfellor John Montgomery of Harvard, Professor Howard Wriggins of

Columbia University and Messrs. John Schott, Eric Thorbecke and
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John Cool of A.I.D. The stoering committee met several times during the
fall of 1967 and the winter and spring of 1968 to select the participants,
plan the agenda, and assemble materials for consideration by the study
group.

The study group was in continuous session from June 24 until
August 2 at Endicott Hcm‘e, an estate belonging to M.I.T. in Dedham,
Massachusetts. The regular participants, wvho are listed on page iii,
were about half dravn from the community of academic experts on political,
social, an? economic conditions in the contemporary underdeveloped world
and the other half from responsible operational posts in A.I.D. both in the
field missions and in Washington. In addition there were two participants
with extensive field experience from the State Department. The group
w:i selected so as to include persons with training and experience in
most of the relevant academic disciplines including political science,
economics, anthropology, sociology, and law. 1t was also selected to
include persons with extensive field experience in all the major regions
of the underdeveloped world. In addition, consultants were brought in
from time to tile‘fro- both the scholarly world and the government to
assist the group with its consideration of specific topics on the agenda.

The conference conducted its business as follows: During most of
the first two wofkl the conference met for the most part in plenary
sessions devoted to the discussion of the major functional issues posed
by the problem the conference was asked to address and to a more detailed
exmmination of the application of those issues in particular countries

and geographic regions. While these discussiins were led for the most
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part by regular members of the conference with particular qualificatiea
or each topic, there were some presentations during this paried by
outside consultants. The conference was particularly fortumate in
persuading two of the Congressional authors of Title IX, Rep. Donald ¥Yraser
and Rep. Bradford Morse, together with Marion Czarnecki of the staff of
the House Foreign Affairs Committee, to spend a day with us at the end
of the first week, giving us their views of the intent of the Congrese
in including Title IX in the Foreign Assistance Act.

During the second week the conference devoted a good deal 2of time
to discussing how it could most fruitfully divide the subject with which
it was dealing into pieces which could be dealt with by a number of
saaller working groups. It was recognized eerly in our deliberations
that the interconnections between the various partz of the problem
were 2o intimate that no clean and logical division of it into pieces
wvas possible. Nonetheless it was agreed that the group would split
into five functional working groups to deal respectively with 1) the
concept of Title IX and the measurement and evaluation of progress in
implementing it, 2) the assumptions to be made about the foreign policy
context in which American aid would be operating over the next decade,
3) the classification of the variety of host country situations in which
Title IX would have to be applied and the design of appropriate strategy
for ‘uchg 4) the analysis of the instruasnts availsble to the A.I.D.
agency for carrying out the purposes of Title IX and the ways they could
be employed t¢ this end, and finally 5) the rola of agencies other than

A.1.D. in the implemeatation of Title IX including both othsr agencies of
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the 7.8, govermment end nongovernsenial organizations. Toward the

end of the confersance a eixth worxing group was established to consider
the implicetions of the conference's conclusions for the organization
¢f the A.I.D, agency and for {ts training and research activities.

During the third veek thesa fimctional working groups prepared
preliminary reporte of how they thought the conference should desl with
the problems in thelr respectivs areas. During the fourth week the
conference reorganized ituelf quits differently. Five new working
groups vers established, each of which included members from each of
the five functional working groups, to examive the applicacion of Title
IX concepts in each of five geographic regions. These working groups
sddressed themselves respectively to the application of Title IX to
A.1.D. programs in Indonesia, India, Turkey, Brazil, and two African
countries, Liberia and Tanzanis. At the end of the fourth week these
country working groups reported their conclusions to the conference as
a whole.

During the fifth week the original functional working groups
reconvened to revise their conclusions in the light of the country studies
conducted during the fourth week. The final week was devoted to com-
pleting the written reports of the functional working groups, discussing
the overall conclusions of the conference, and on the last two days
briefing a group of offictals from A.I.D. and the State Department on
the results of our deliberations.

The report which follows is based upon the raports of the six

functional working groupe of the conference and the work of a drafting
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committee which drew up the conference's final recommendations during
the lest week. Chapter One and Chapter Six of this report are based

on the report of the first working group, on concepts and evaluation
chaired by Donor Lion. Chapter Two grows out of the report of the
second group, on foreign policy chaired by Paul Sesbury. The third
functional group chaired by Howard Wriggina on host country situations
and appropriate strategies prepared the original version of Chapter
Three and the fourth functional group chaired jointly by John Montgomery
and Princeton Lyman on A.I.D. instruments produced the report on which
Chapter Four is based. The fifth group which examined the role of
agencies other than A.I.D., discussed in Chapter Five, was chaired by
John Plank, and the problems of organization, training, and research
covered in Chapter Seven were dealt with by the sixth group under the
leadership of John Cool. The summary of this report is based on recom-
mendations drafted by a committee consisting of all the above.

The original reporte have been very extensively edited, condensed
to eliminate duplication, and rearranged to improve the logic of
presentation by the conference editor, David Hapgood, with the advice
and counsel of the co-directors of the project. While the intenc of the
editor and the two co-directors has been to retain unchanged the’ content
of the conclusions of the conference and of the documents prepared by
its committees, time has not permitted submitting this version of our
report back to the participants for their comments. While we hope no
participant will find anything in this document to which he would take

violent exception, the present version is solzly the responsibility of
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the editor and the two co-directors and should not be assumed necessarily
to reflect either the substantive views or the preferred mode of their
expression of any of the others listed as participants in the conference.

The participants came to the conference with a wide range of views
about both the meaning and the importance of Title IX. There were scme
deeply committed tc the populist ideology reflected in this provision of
the legislation and others very skeptical as to whether in a complex
real world much of practical utility could be based on this title of
the act. In our view this divergence was greatly reduced by our delib-
erations at the conference. While the enthusiasts acquired a deeper
understanding of the institutional development necessary to channel
increased participation in constructive rather than disruptive directionms,
the skeptics were all convinced by the close of the conference that
interpreted with some sophistication this could and should add a major
and important dimension to our aid philosophy.

In conclusion the co-directors would like to say that however the
substantive contributions of the conference are appraised we believe that
all the participants found it an enormously rewarding experiment in
communication between persons with operational responsibilities and
members of the academic community, that the scholars gained new respect
for the intellectual quality of at least this group of bureaucrats, and
that the operators may have found the professors more willing and able

to deal with the muddy problems of the real world than they had expected.

Max F. Millikan

Lucian W, Pye
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TITLE IX UTILIZATION OF DEMOCRATIC INSTITUTIONS IN DEVELOPMENT

Sec. 281. (a) 1In carrying out programs authorized in this chapter,
emphasis shall be placed on assuring maximum participation in the task
of economic development on the part of the people of the developing
countries, through the encouragement of democratic private and local
governmental institutions.

(b) 1In order to carry out the purposes of this title, programs
under this chapter shall--

(1) recognize the differing needs, desires, and capacities of
the people of the respective developing countries and areas;

(2) wuse tcthe intellectual resources of such countries and areas
in conjunction with assistance provided ander this Act so as to
encourage the development of indigenous institutions that meet
thelr particular requirements for sustained economic and social
progress; and

(3) support civic education and training in skills required for
effective participation in govermmental and political processes
essential to self-government.

(¢) 1In the allocation of funds for research under this chapter,
emphasis shall be given to research designed to examine the political,
social, and related obstacles to development in countries receiving
assistance under part I of this Act. 1In particular, emphasis should
be given tc research designed to increase understanding of the ways
in which development assistance can support democratic social and
political trends in recipient countries.

(d) Emphasis shall also be given to the evaluation of relevant
past and current programs under part I of this Act and to applying
this experience so as to strengthen their effectiveness in implementing
the objectives of this title.

(e) 1In order to carry out the purposes of this title, the agency
primarily responsible for administerin; part I of this Act shall
develop systematic programs of inservice training to familiarize its
personnel with the objectives of this title and to increase their
knowledge of the political and social aspects of development. 1In
addition to other funds available for such purposes, not to exceed
1 per centum of the funds authorized to be appropriated for grant
assistance under this chapter may be used for carrying out the
objectives of this subsection.

xiii



SUMMARY CONCLUSIONS

Popular participation, which is the goal of Title IX, should be
set alongside economic development to form the twin pillars of the
foreign assistunce program. Such a new aid policy, representing a
widened view of the developmental process, might bring a new freshness
and appeal to the idea of fcreign assistance.

To date Title IX has had limited effect. Although it has been on
the books for two years, it has not influenced the actions of A.I.D.
in major ways, nor has it been adequately supported by the rest of the

foreign affairs community. If Title IX is to mean anything--if, that is,

~

L)
the U.S. Government is to act differently as a result of Title IX~-

considerable change is needed in the way A.,I.D. defines and carries out
its mission. Only a vigorous and continuing commitment on the part of

the leadership of the aild agency can give meaning to Title IX.

The Concept of Title IX

The goal of "popular participation," discussed in Chapter Ome,
cannot be as neatly defined or measured as economic growth. Still,
the concept embodied in the legislation is clear enough. Most simply
stated, it means that the neople of the less developed nations should
participate more than they do in decisions that affect their lives.

It also means that they should participate in the implementation of



development and in the fruits of economic growth. The central comcept,
that of participating in the making of decisions, covers more than the
political right to vote in electioms. It includes, for example, the
right of people to speak to a bureaucracy that ig responsive, and the
ability to form voluntary associations to pursue group interests.

As a corollary, the goal of participation alsc requires the
develnpment of a wide variety of institutions at all social and
political levels from the local community to the national center. The
purxposes of trese institutions are, first, to enable people to articulate
their demands effectively and, second, to enaille government to respond
effectively to those demands.

Setting up the promotion of participation as a pillar of aid
policy does not in any sense imply a devaluaticn of the goal of economin
growth., First, it would be tragic for the U.S. to lessen its economic
effort at a thoe when the gap between rich and poor nations is still
widening. Second, participation and growth are complementary not
competing goals: no either-~or choice is involved. Indeed, our
study both of the problem in general and of particular country situa-
tions led us to conclude that in the absence of vigorous economic growth,
increases in participation will not be possible. Congress wrote Title IX
because it was unhappy with economic growth as the only target of
development assistance. But, as the Congressional mandate makes clear,
the two goals are viewed as mutually reinforcing. More participation
leads, through popular pressure, to improved governmental performance

and to more equitable and useful distribution of resources. More



economic growth provides both resources to make participation possidle
and a growing variety of institutions and organizations through which it
can be practiced. Finally, the mandate of Title IX is not so much to
create new programs as it is to apply a new dimension to existing kinds
of programs. This means that Title IX can be put into effect even during

a time of shrinking budgets.

The Foreign Policy Context

Can the aid agency implement Title IX in the present world situation?
We believe the prospects for Title IX policy are better now than they
would have been some years ago. (The foreign policy context of aid is
described in Chapter Two.) The world has changed i recent years--we
all agree on that, though we differ on the extent and implications of
those changes. It seems clear, however, that the U.S. can now take &
bolder and more imaginative approach to the goals set forth by Title IX.
Because the world is less bipolar than it was, because new military
technology makes bases less valuable than they once were, the Ccld War
posture of individual nations of the Third World no longer seems as
critically important to the national security as it once did. Whether
the current leadership of third-world nations, particularly the smaller
ones, is leaning toward the Soviet Union or toward us no longer ceems
so strategically significant. This change opens up new options for
the U.S. in the past, the U.S. has considered itself forced for short-
run cold-war reasons to support governments that were repugnant in

Anerican eyes (and whose policies were contrary to Title IX). Now,



freed at last to soms degree from those omce imperstive short-rum goals,
the U.S. 1s also freer to pursue lomger-term goals like thoee of
Title IX even at the risk of losing friendly but distasteful regimes.

We should emphasise .that to say that third-world nations are less
strategically importent duxs not imply that the Third World as a whole
is any less important to the U.S. This region still contains the
majority of the world's population. Nor is it easy to imagine that the
U.S. could long romain tranquil and affluent in the midst of poverty
and, perhaps, chaos.

Another possible constraint is that Title IX activities might be
interpreted, abroad and perhaps at home, as an attempt by the U.S. to
impose its political values on other socie:ies. Whether this danger
materializes will depend on the attitude the U.S. foreign policy
community brings to the implementation of Title IX. The approach to
host countries should be both straightforward and low-keyed. Title IX
programs should be offered rather than "sold." Usually the host country
that expresses an interest will already be committed in some degree to
the goals of Title IX. In general the U.S. should seek the chance to
support host country initiatives rather than offer American-desigped
programs. Nor should the U.S. be sensitive to the point of paralysis
about host countries' reactions to U.S. involvement in their social and
political development: this point is discussed in Chapter Three. Tha
isnression prevails in th« Third World that the U.S. in allocating aid
makes value judgments about the recipients' political systems. And,
vhile Title IX goals are not pursued throughout the Third World, it is



also true that popular participation is a stated value among most of the
region's regimes.

Assuming, then, that the foreign policy climate is favorable and
that Title IX is not seen as a mandate for intervention, there remains
the question: 1is the U.S. capable of carrying out the Title IX mandate?
Is the state of our art such that we can offer our services to other
societies with any confidence? Certainly we do not know as much about
the causes and consequences of popular participation as we do about
economic growth. This argues for a degree of mcdesty in our approach to
Title IX projects. It also argues, as we say in more detail later on,
for a considerable research effort. But our relative ignorance does
not provide grounds for abandoning Title IX till that distant day when
we fully understand all the dimensions of the problem. Enough is
already known to enable aid programmers to sort out those programs that
promote popular participation from those that do not: that in itself

would result in a considerable change in the allocation of aid resources.

The Implications for Aid Strategy.

What difference would applying Title IX make in the way resources
are allocated? Foreign assistance strategy should focus on countries,
and programs within countries, where U.S. resources are likely to make a
signiézcant contribution to both Title IX objectives and economic
growth. Applying this principle should result in more than the relabeling
of present programs.

Recipient countries differ so markedly in: (1) U.S. interests in

their domestic and foreign behavior, (2) the interests of the host



country leadership in broadening participatiom, (3) the receptivity of
the leadership to U.S. assistance, (4) the capabilities of the recipient
government to implement agreed programs, (5) the constraints posed by

the history, culture, and ideology of the country on available courses

of action,--that no universally applicable strategy for Title IX can

be designed. Even more than with economic development strategies,

Title IX strategies must be custom tailored to fit each country situation.
We indicate in Chapter Three some ways of approaching the design of
strategies for individual countries.

Title IX requires a change in the standards under which aid is
terminated or continued. A nation dve to be phased out of substantial
capital assistance because it has achieved self-sustaining economic
growth may want and need help toward Title IX objectives. In that case )
other forms of aid, especially technical assistance, might be continued.
Such countries may in fact offer the most attractive Title IX
opportunities. (Turkey is an example.) On the other hand, aid might be
terminated on Title IX grounds even though self-sustaining growth has
not been achieved. This might mean ending all aid to a country ruled‘ .
by an oligarchy that refuses to allow any popular participation in
either decision-making or the benefits of growth. Or it might mean
terminating a program that tends to inhibit participation without,
however, ending all aid in that country. (Liberia is an example of a
country which might be reconsidered from this point of view.)

Applying Title IX criteria would also result in different , .

decisions concerning new programs. In a choice between two programs



that both have economic growth as their primary objective, the decision
would go to the one that tended .to promote participation. Similarly,
preference would be given to a public adniniatfation program that tended
to make bureaucracy more responsive to popular desires over one that
simply promoted central control.

In those cases where the U.S. is assisting a country for urgent
gtrategic reasons, every effort should be made to infuse Title IX
objectives in the selection of projects. These countries, where the U.S.
reputation is heavily engaged, may well be both the most important and
the most diféicult from the Title IX point of view. The risks of
undertaking Title IX projects in such countries must be weighed against
the risk of doing nothing: »f continued association with an unpopular
and perhaps doomed regiue.

The designing of a few token Title IX projects will, however,
accomplish little or nothing if the total balance of U.S. activities
in that country weighs heavily against the growth of popular participation.
In some cases, of course, control over most U.S. governmental programs
is in the hands of agencies other than A.I.D.

The larger nations of the Third World would continue to be
important to the U.S. under Title IX, if only because their collapse
would endanger world peace. Among the smaller unstrategic countries,
however, aid would be restricted to those that have demonstrated a

strong commitment to the goal of popular participation.
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The Use of Aid Instruments to Implement Title ‘IX.

1f these broad principles are to Ef gut into effect, foreign aid
programming must include new analytical dimensions. This analysis must
be applied to all aid instruments, for all have Title IX potential.
Most of all it must be applied to host country programs to deterainec

which are relevant to Title IX. (A.I.D. instruments are the subject

P

“

of Chapter Four.)

Most government activities that could encourage citizen participa-
tion are i the developmental sectors: agriculture, education, o
industry, public health, etc. These are important "contact points" for
Title IX. In providing assistance to administration in these fields.
the U.S. should place less emphasis on the traditionsl values of
efficlency and technical sophistication, in order to give greater
importance to the relationship between government and its citizens.
Every effort should be made to promote two-way communication between
people and bureaucracy. While this communication is generally desirable
under Title IX, in some fields, notably agriculture, it is essential
just on the narrow grounds of technical efficiency. Specialists should
be added to A.I.D. missions for the purpose of helping the technicians
add these Title IX dimensions to their programs.

Americen support of civil and military adminstration may have the
effect of giving those administrations excessive power simply because
they become the most efficient units in the society. When that

happens, the U.S. has an obligation under Title IX to redress the

balance by strengthening other, countervaiiing forces. This might



take the form of aiding legislative bodies or the judiciary, or
providing assistance tc popular interest groups.

While decentralization is generally desirable under Title IX,
there is the danger that indiscriminate decentralization may actually
harm local government by prematurely overloading it with responsibilities
it cannot meet. The capacities of local government stiould be carefully
examined before any decentralization scheme is undertaken. Similarly,
support to autonomous institutions and voluntary asscziations does not
necegsarily promote participation: whether it does depends on the actual
functions of those institutions and associations.

Among the kinds of projects that have particular value to Title IX
goals are the following. Involvement of local government representatiﬁés
in national planning, which serves the ends of better planning as well
as broader participation. Economic policies that bring cash incentives
to the subsistence sector; such policies will produce more sustained
growth, as well as more participation, than policies which concentrate
benefits in a small modern enclave. Price incentives for small pro--
ducers and savings-for-investment incentives for the wealthy; these are‘\
poverful instruments for distributive justice as well as productivity.

Participatory enterprises like community development, cooperatives
and credit unions must be examined to determine whether they do in fact
serve Title IX purposes. If they provide meaningful opportunities
rather than ritual, if they provide people with access to the nation's
political and administrative power structures, then thay are worth

supporting. If not, they are likely to divert attention from major
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national issues.

Urban programs that involve locally organized participation should
receive much more attention. The fact that the U.S. has been unable to
resolve its own city problems should not lead Americans to stay out of
this area in the Third World. Quite the contrary, for it offers a
unique opportunity. In most fields of endeavor, the undoubted techno-
logical superiority of Americans has a stifling and discouraging effect
on their host country counterparts. In the area of urban problems,
however, we have a rare chance to share ideas and information on a basis
of equality. Two attractive kinds of exchange are possible. Firat,
the U.S. and host countries could exchange people who have worked in
the cities Second, the U.S. could re:zruit for overseas urban projects
people who ’.ave worked in our domestic Title IX~-type programs in
American cities, including indigenous leaders who could work directly
with indigenous urban leaders in the Third World. A.I.D. should make.

a particular effort to realize these possibilities, offbeat as they may
seem, for such exchanges could inject fresh energy and fresh insights

into urban operations both overseas and at home.

The Role of Non-A.I.D. Agencies.

Programs of the aid agency are not the only instruments that can'-
be appliad to the goals of Title IX. (These other instruments are
discussed in Chapter Five.) Among the wide variety of American private -
organizations that operate abroad, many undertake, or could undertake,

projects relevant to Title IX. A.I.D. should use whatever means are
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available for bringing the activities of these organizations to bear
on Title IX goals. One way would be to extend incentive grants for
partial funding of private assistance programs.

Other government agencies operate programs or make decisions
that affect the goals of Title IX. These agencies include the State
Department, Defense Department, CIA, USIA and Peace Corps. Their
activities may either promote or inhibit popular participation; in the
latter case, an A.I.D. mission promoting Title IX will be out of tume
with the Country Team. In some cases, these agencies might take on
Title IX projects after A.I.D. has phased out its economic aid.

Since Title IX leads A.I.D. out of the clearly marked channel of
economic growth into waters where other agencies also operate, it is
clear that a much greater degree of inter-agency coordination is
needed. Although Title IX appears only in the Foreign Assistance Act,
other agencies can largely nullify it if they are hostile or indifferent
to its goals. It is essential therefore that steps taken to promote
the understanding of Title IX within A.I.D. be paralleled by similar
steps within other agencies. One step would be to introduce a Title IX
component in the inter-agency training courses of the Foreign Service
Institute.

Most important among the other agencies 18 of course the Department
of State. Title 1X cannot possibly be put into effect without the
wholehearted cooperation of State. This is particularly true overseas,
where the Ambassador, as chief of the Country Team, can mgke or break

any Title IX initiatives. But it is alsc true in Washington, where the
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resources of INR could be invaluable in Title IX planning. In both
cases, State has information-gathering resources that could be, but
now are not, put to use for the social-political analysis needed for
Title IX planning. In Chapter Seven we make detailed recommendations

aimed at closer liaison between State and A.I.D.

The Organization of Aid.

Within the aid agency itself, we do not find that implementing
Title IX calls for any major structural change. The organizational
changes we do propose, in Chapter Seven, are not nearly as important
ag the attitude that the A.I.D. leadership takes toward the purposes
of Title IX. If that leadership understandz Title IX and takes an
active interest In putting it into effect, that word will soon reach
the missions via the agency's informal communication network. If, on'
the other hand, interest at the top is minimal, that word will spread’
equally fast. o

There are two bureaucratic pressure points at which the A.I.D.-
leadership can demonstrate its concern with Title 1X. One is the Tn
revision of program guidelines to require analysis of the social and’
political implications of each project. Adding these Title IX criteria
to the program guidelines is particularly important because missions
have shown theziselves to be more responsive to the guidelines than to
"fad" cables and airgrams of special pleading. B

The second pressure point is the personnel evaluation aystem."”“

Inclusion in the Performance Evaluation Report of questions designed'to
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assess the employee's performance in areas related to Title IX goals
would have the double effect of making both the employse and his
supervisor focus on those goals.

Washington should also ask the Chief of Mission to report annually,
as part of his program submission, on changes in those indicators which
are deemed to be important to the Title IX analysis of his country.

In Chapter Six we discuss possible indicators of Title 1X progress.

It is essential for Title IX that A.I.D. maintain the principle of
country-centered programming. Each country is a unique mix of political
hazards and possibilities. Title IX experience is less transferrable
than policies concerning economic growth. For both these reasons,
Washington should allow the fullest programming autonomy to the
missions.

. Both in programming and in evaluation, A.I.D. will have to allow
its missions great flexibility as regards time. No one as yet knows
how long one should expect to wait before seeing the results of a
Title IX efiort, nor indeed how to measure those results when they do
appear.

Two more issues concerning organization are: whether the functions
now concentrated in A.I.D. should be distributed among severel agencies,
and whether U.S. development assistance programs should be turned over
to multilateral international agencies. We have considered both
questions only from the perspective of Title IX.

On the first, we do not believe the purposes of Title IX could

be accomplished if the aid agency is broken up intc several pieces.
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The achievement of Title IX goals requires both a central policy focus
and the coordination and systematic use of diverse aid instruments.
Coordinating the use of aid instruments with other agencies is, as we
have said earlier, a knotty enough problem under existing circumstances;
more dispersion of those instruments might well make the task impossible.

On the second question, we believe it would be a serious error if
all U.S. programs with Title IX implications were turned over to multi-
lateral administration. The existing agencies are not weil equipped to
handle Title IX concepts. Such a transfer might also be damaging to the
U.S. image abroad, for it would put the humanitarian programs into the
hands of others, leaving the U.S. with the Realpolitik programs that
cannot be placed in multilateral agencies. The aid program in general
would then risk the loss of the liberal constituency that is essential
to sustaining the spirit of its persornel and its public support.
Nonetheless, we should seek to stimulate discussion of Title IX object=-
ives in multilateral agencies in the hope that they may eventually

generate Title IX programs of their own.

Training Requirements.

The new priorities set forth in Title IX can only be imbleﬁéﬁté&
by people. Since those priorities are new, the people who man A.f;D:~h
will have to acquire new skills and attitudes. Since we do not
anticipate that A.I.D. will create an entirely separate "Title IX
staff,”" A.I.D. employees as a group will have to acquire a Title IX

capability. In recruiting new employees, the agency should seek out
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people who, in addition to their technical skills, display cultural
sengitivity and tolerance for ambiguity. Title IX prograsming camnot
be accomplished with technical skills alone, for these are programs
that take one into delicate areas and whose results do not lend
themselves easily to quantification.

Obviously the prime resource of A.I.D. is its present personnel.
They, and new recruits, need special training in the subject matter of
Title IX. Orientation should include clusters of case studies that
illuminate all the dimensions of the programming process; if possible,
these should be narrated by someone who is personally familiar with the
case. The Senior and Mid-Career Inter-Departmental Seminars should be
converted from counter-insurgency to courses on Title IX. "T-group"
or "sensitivity" training should be made a part of training for new
recruits, at least pending more evidence on its long-run benefits.
Training in Title IX should be offered overseas to the Country Team as

a means toward better inter~agency coordination.

The Need for Research.

We pointed out earlier that far too little is knowm about the
subject addressed by Title IX. We know little about deliberately induced )
social-political change. We know little, also, about time rates of
change. We do not know how long it should be before a Title IX project
shows discernable effects, or how long it takes for it to become self-
sustaining. We know little about sequential change. When, for example,

a rural community development program is initiated, it is assumed that
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its effect will spread beyond the immediate project. But we do not
know how or when this happens. PFaced with such broad arcas of
ignorance, the research possibilities are slmost infinite. In Chapter
Seven, we list some high priority questions to be iavestigatrd. Among
these are the possible Title IX indicators listed in Chapter Six.

With limited resources, it is essential to organize research for
maximum productivity. In the case of out-of-house research, A.I.D. should
be careful to avoid "art for art's sake" studies that have no policy
value. Much research is presented in a form and language that makes
it hard for operational people to use. A.I.D. could, at little cost, get
more mileage from such research by having on its staff some skilled
people to "translate" the material into operationally usable form.

We cannot urge too strongly that research results be unclassified.
Everyone should be familiar with the rise in sensitivity about U.S,
research in many countries, especially on the subjects relevant to
Title IX. Classification adds a (usually unnecessary) conspiratorial
cast to research. Publication in the host country as well as the U.S.
is also desirable.

Whenever possible, A.I.D. should try to use host-country researchers.
They often will provide evaluations based on an awareness of local culture
that the U.S. researcher rarely possesses. When research is done under
local auspices, the receptivity to, and understanding of, Title IX by
host country officials may be increased. In seeking out local
researchers, A.I.D. might well look beyond the usual social-science

categories. Encouraging such groups as labor and peasants to gather


http:transl.te

information has, i1 addition to the information gathered, the useful

result of developing civic skills--in itself a Title IX payoff.
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CHAPTER ONE

THE MEANING OF TITLE IX

Popular participation, the concept central to Title IX and
related provisions of the Foreign Assistance Act, is an ideal that is
deeply rooted in the American culture. In its application to foreign
aid, it reflects the altered view, born of experience, that Americans
have of the process of development. It is against these two back-
grounds~--American tradition and recent aid experience--that Title IX
can best be interpreted.

The American dream of the good society has always been more
populist than elitist. In that good society, people make the decisions
concerning their fate, rather than, as in the Platonic vision, relying
on the decisions of a wise elite. That basic faith, always endemic
in Americans, has been revitalized in recent years as Americans have
sought to reshape their own society. It 1s no coincidence that Title IX
was written into the Foreign Assistance Act at a time when Americans
were trying to increasge popular participation within the United States
itself,

American thinking about the development process has evolved along
somewhat similar lines in the two decedes that this country has been
extending aid to the nations of the Third World. In the early years
the stress was on technical assistance (the Point Four program). Then

it shifted to capital transfers. In the reassessment of foreign aid
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that took place in 1960, economic growth was set forth as the primary
goal; systematic country programming was introduced at the same time.
Aid has seemed in recent years to be addressed to growth to the
virtual exclusion of other goals. But in the implementation of aid
projects, aid practitioners--includiang Congressional committees--have
come increasingly to see that economic growth does not by itself
constitute development. Those involved have come to believe that
development is "round": it includes human and ingtitutional change as
well as economic growth. This more complex view of development is
expressed in the case of Latin America in the Charter of Punta del
Este and the Alliance for Progress. The intent of Title IX is to extend
that rounded view of development to all the operations of the forg;gn‘f
assistance agency.

3

The rationale of Title IX was succinctly expressed by the House

PEWNER
M

Committee on Foreign Affairs:

)

« « » it has become increasingly clear that failure to - .
engage all of the available human resources in the task

of development not only acts as a brake on economic

growth but also does little to cure the basic causes

.of social and political instability which pose a constant
threat to the gains being achieved on economic fronts.

Engaging human resources means the promotion of popular pu‘t:i.ci.]ﬁf‘-f3

tion in economic development and in civic and governmental proceuses.
An explanation of Title IX, therefore, begins with the definition of
participation and proceeds to explore the implications of pursuing

that goal.
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A preresquisite of effective popular participation is the
existence of institutions for organizing participation and govern-
mental agencies sensitive to popular concerns. A doctrine that merely
calls for expanded popular participation in the Third World witho=t
concern for building the necessary institutions would be irresponsible.
To translate the ideals of popular participation into day-to-day
activities calls for hard headed planning and systematic programs of
institutional development.

The goal of participation calls for a wide variety of institutions
at all social and political levels. Although local community develop-
ment efforts may seem to be the most important, in actual practice a
great deal of attention in most countries will have to be given to the
strengthening and reorientation of central institutions of government.
Participation without such structures can only produce ineffectiveness
or anarchy. At the same time the development of govermmental institutions
that lack respect for popular sentiments can produce only authoritarian
rule or the pseudo participation of totalitarian mobilist regimes.

In the remainder of this chapter we shall examine primarily the
meaning of participation for general national development. In sub-
sequent chapters we shall return to the problem of developing the
appropriate institutions for participation. It is, therefore, 1ngortant
to keep in mind that in stressing the values of participation we are
not romanticizing an ideal but rather we are concerned that this ideal
should include the development of the most basic institutions of a

modern society.
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Popular Participation

The notion of popular participation appeared in the 1966 act
oniy once, and four times in almost identical language in the 1967
and 1968 acts. It 18 accorded greater applicability in the current
act by being included (along with the self-help concept) as the first
of seven principles in the statement of policy. It appears a second
time in a statement of the purposes of development assistance, and a
third time as the third of seven "self-help" criteria. The fourth and
principal appearance of the doctrine of participation is in the
expansion of the text of Title IX proper.

In political and philosophical terms, interest in participation
largely derives from concern for enhancement of human dignity and the
human spirit, from the concept of popular sovereignty and from the
belief that diffusion of power is essential to democratic development.
These are the ultimate purposes of economic development and socio-
political modernization. The participation dimension of aid has also
been described in the following terms:

The U.S. foreign aid program should place new emphasis

on the need for the growth of popular participation in

the development programs of the developing countries.

+ « « Unless the people benefit from development efforts,
no meaningful progress can result from foreign aid. It is
equally true that unless the people contribute to develop~

ment efforts, no meaningful progress can result from
foreign aid. . . .*

'y
Excerpts from the statement of 25 Republican Congressmen,
Congressional Record, March 15, 1966.
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Responding to the desire of individuals to participate in their
society, at one or more levels and in various wvays, is obviously much
more than a matter of rhetoric. Realistic opportunities and insti-
tutional channels must be created and sustained, primarily but not
exclusively at the local level. Individuals must perceive their
participation as meaningful, by being able to influence and benefit
from the institutions through which participation is exercised. For
ingtitutions to perform fully, not just in making participation
effective, but in integrating individuals, gruups and communities
into national life, operating links between participation and insti-
tutions at the local community level must be forged with institutions

at the provincial and national levels.

Elements of Participation

The concept of popular participation can be divided into three -
elements which are analytically separate, although in practice they

often appear together.

Participation in decision-making is participation in the process

by which priorities are selected and programs affecting growth, or the
people, or both, are designed. While Title IX itself specifically
calls attention to governmental decisions on a local or community
level, the concept of participation at higher levels of government
is not inconsistent with the language of Title IX and 1is, in fact,

called for by other provisions in the law. This form of participation
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1s not limited to participation in the decisiuvng of official public
governments--that is, the government of the national state and its
subdivisions, comsponent states, and local governaents. Title IX
specifically includes participation in decisions that might be
considered to be outside the sphere of official public governments.
Marketing decisions, which might be made through a cooperative, and
decisions on the management of labor, which might be affected through
labor union activity, are examples of participation in decision-making
outside the official government structure. Thus, broadened participa-
tion in decision-making can be fostered in several ways, including

(1) encouragement of democratic institutions and processes;

(2) forms of decentralization; and, (3) increased number and effect-
iveness of voluntary organizations.

Participation in the benefits of growth--material, cultural, --- .

civic, and psychic--is a matter of clear concern in development as
conceived in the Foreign Assistance Act. Participation of this kind
does not necessarily mean an immediate redistribution of returns among
the entire populace, but participation is absent if there are over-
vhelming Znequities, and if structural obstacles exist to the elimina~-
tion of these inequities. Although the evidence does not indicate a
clear connection, one might assume a relation between participation
in decision-making and participa;ion in benefits; that is, effective
participation in decision-making will lead to a share of benefits
growing out of those decisions. However, participation in economic

and social progress--"distributive justice"--should not await the
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perfection of instruments and institutions which assure effective
participation in decision-making. Economic policies and natiocnal
legislation will generally be required;-agricultute prices and
incentives, tax and moretary policy, governmental expenditure programs,
trade and commercial policy, minimum wage and welfare laws, for example--
to achieve a desirable measure of "distributive justice" when decision-
making participation is lacking. Otner central decisions, for example,
on matters relating to economic decentralization and location of
infrastructure, will also have important "distributive justice" effects.
Depending upon how a society is organized, more equitable participation
in public services and in education may also require executive action
at the local or national level.

Participation in implementation is the third kind of participation.

That is, participation in the work of development, through acquiring and
putting to use the skills that characterize modern man. It should be
clear that this does not mean the furnishing of slave or forced labor.
If, however, people have the opportunity to be involved in carrying out ‘
the decisions they participate in making, with a reasonable hope of
obtaining a just share of the benefit, then this form of participation
is clearly desirable. Psychologically, this is very important, for

the mastery of modern skills gives people the self-confidence that comes
from understanding the increasingly technological world in which they

1live.
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Participation and Economic Growth

The theory behind Title IX views economic growth and participation
as complementary objectives. The report of the House Committee on
Foreign Affairs found that:

Over the years, in exercising legislative oversight with

respect to the administration of the Foreign Assistance

Program, the Committee hac observed that there is a close

relationghip between popular participation in the process

of development, and the effectiveness of that process.

The Committee also noted that:

The great potential for planning and implementation of
development activities, contained in the mass of. the:.
people of the developing countries is still largely
untapped, which slows down the achievement of the

objectives of the foreign assistance program.

The assumption is that expanded participation will enﬁance growth.
Broad economic policy thrusts which amplify participation by expandigé
opportunities and widening incentives will inevitably stimulate growth.
The goal of expanded markets, which in turn make possible the economies
of scale, may require conscious policies aimed at extending the benefits
of participation through income redistribution and employment creation.
Economic growth will also often have a favorable effect on participation
by enlarging the opportunities and incentives for participation. |

Participation may also improve the allocation of resources by

bringing popular pressure to bear on the society's decision-makers.

Resources may be devoted to development that otherwise would be lost in

S


http:ICODa.ic

22

prestige projects, excessive elite incomes, etc. This does not mean
that participation will produce the optimum in resource allocation,
only that on the average a participatory society will make more
productive allocations than a non-participating one.

But it must be noted that increased participation as a goal may
at times be in conflict with the goal of economic growth. Even in
those instances where increased participation is inimical to economic
growth, however, the "trade-offs" in political and social terms may
give the preference to participation. Moreover, the possible conflict
between participaticn and growth may very well be only a short-run one,
with the short-run cost to growth being at least offset by higher levels
in growth in the long term than would otherwise have been achieved
(because a healthier polity is more conducive to growth).

Two sources of possible conflict between economic growth and
participation deserve mention.

One is that emphasis on growth has tended to cause disregard of
unemployment--which may, depending on the circumstances, be judged to
be a priority Title IX target. The United States has hailed the rate
of growth of aggregate and per capita income in countries in which
open or disguised unemployment remained static at 10 per cent or more
of the labor force, and in which the development program of the country
contemplates no reduction in the rate of unemployment. Minimum regard
for the Title IX directive would seem to dictate a change in this
attitude and an exploration of programs which reduce unemployment at

least without resulting in "excessive" cost in growth terme.
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Another possible conflict is this: economic development will occur
because innovative entrepreneurs perceive and execute ways of making
goods with fewer inputs per unit of output. They make the same goods
with less cost, or make superior goods which attract buyers. In
either case, they widen profit margins. The distribution of incomes
becomes more unequal. In the absence of governmental intervention, the
degree of inequality will tend to continue to increase until the number
of innovators becomes so great that their competition for customers'
expenditures counterbalances the profit-widening effect of successful
innovation.

The point here is that the increased inequality of income 15 oféé&‘
a necessary concomitant of development (or at least of a stage ofv
development) and therefore desirable. To prevent it would 1nhibit -
development. The short-run Title IX interest should not, pethepe,\be

welghed as equal to the longer-run growth interest. Prudent government

actors may moderate the effects. If the innovation createe unemployment,

crere
AR

for example, the government should probably create employment.

Democratic Institutions

The House report states that:

the development of an infrastructure of self-sustaining®’
viable institutions on the local, provincial, and ..
national levels is necessary to achieve popular
participation in development and to enhance the

success of development undertakings.
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The widespread participation of the people in the decision-making
process can only be achieved through the channel of institutions. This
relationship between participation and an institutional framework
within which it can be channeled is clearly recognized in Title IX.
Existing governmental institutions can be improved as means through
which the popular will is made known and expressed. Other means of
expressing constructively the popular will, including private and .-

voluntary groups, can also be effectively usad,

[ 4

The Congress and A.I.D. explicitly reject any insistence upon. ..., .
the establishment of carbon copies of American or Western inatitutions,.
However, programs and activities aimed at fostering democratic publig .,
{and private institutions, at the local, provincial and natioqal level,

should work toward results along these lines:

?

Encourage and facilitate the involvement and civic °
consciousness of the people; C

Increase the capacity of government at all levels to

perform, to accommodate change and to administer

development;

Help establish among their members and those they
serve, a sense of common purpose, in which all share,
to which all can contribute, and through which all
can benefit;

g

Provide in a reasonably competent and sustained fashion.

valued goods and services;

S Ry
R S B

' H}‘., S (*,;
Provide linkages of participants to their local, provincial

and national environments; and,

Influence other public and private institutions which
have power to decide on matters affecting their members'

interests.
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Institutions should be established and strengthened which are open
to the citizens they serve, reccptive to influence from below, sensitive
to requirements and aspirations, and which, in sum, lead to a broadened
base of decision-making and reflect a democratic organization of popular
efforts.

Institutions will be etfective if they respond to change, maintain
a reasonable balance between their own and the wider public interest by
sensibly mediating between their clients and other elements of the
power structure (including the legislative and executive branches),
and if they provide an operating, credible structure for channeling
and making productive the wide range of participatory activities which
the citizens ace moved to undertake.

With respect to non-government institutions, government, parti- -
cularly at the national level, has a responsibility to create an
environment which encourages the effective functioning of these
institutions in the nation's economic and civic processes.

In short, institutional capability places a ceiling on the
effectiveness or fruitfulness of popular participation and on the
capacity of a society for peaceful change. In this connection, it is
the rule of law which provides the environmental framework for uniting
viable institutions, personal liberty, and popular participation. The
concept of the rule of law, which is sec forth several times in the
Foreign Assistance Act, complements and undergirds the objectives of
Ticle IX. The rule of law protects against arbitrariness and whim in

political rule. To be effective the rule of law must permeate all
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actions of government, both judicial and administrative; and its exercise
must match expansion in popular participation.

It should be kept in mind that bringing public pressure to bear on
institutions can carry certain risks. To broaden participation indis-
criminately without regard for improving the apparatus which already
exists or without being able to increase resource availabilities to
respond to the pressures of increased participation may very well bring
to the system more instability than it can support. This risk is said
to exist in those highly politicized, low-income countries whose
economies and socio-political siructure would be unable to meet the
demands which broadened participatior rould generate.

Decentralization is often espoused as one wey of achieving in-
creased participation, by bringing institutions within the effective
reach of the people. Though often desirable, decentralization also has
its risks. I f the capacity to govern (or, bureaucratic competence)
1s itself essential to growth, stability and perhaps even, ultimately,
to participation, then hasty decentralization achieved via unstructured
participation may sacrifice higher priorities, bj’eroding and weakening
the capacity to govern. The central authorities may not be able to

perform their functionms.

National Integration

Several of Title iIX's explicit and implicit targets relate to
national integration, in the sense of making it possible for people to

participate in their nation's life productively and justly.
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A vhels host of programs, activities, amd projects coms to mind as
desirable ways of fostering matiomal iategration. The appropriate com-
bination of policy sad activn which would effectively promots national
integration obviocusly depends upon memy considersations, imcluding sise,
toposraphy, political traditions and experience, structure of the
economy and leval of development. It is clear, however, that vhat has
been determined to be Title IX's major program thrust--popular partici-
pation, with its consequent emphasis on the instrumentality of
institutions--provides a key program framework within which national
integration can be effectively promoted--by reducing economic,
political and social disparities between geographic areas, ethnic and
religious groups, and modern/urban and rural/traditional sectors; by
fostering a sense of sharing in and benefiting from national purpose,
identity and community; and, by stimulating attitudes of individuals,
groups and institutions which value and seek cooperation and unity in
public and private performance. In addition, of course, national
integration may be promc:nd in other ways that are not necessarily "pure”
Title IX imparatives: for example, roads, power and other elements of
physical infrastructure; actions leading to a more competitive econouy,
increased sccial mobility as well as mobility of the factors of

production.

Title IX ss 'Program Dimsnsion'

Title IX does not call for a set of new projecte bearing that

label. It is not intended to constitute a separate, salf-sufficient
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basis for international assistance. It does broaden the basis upon
which foreign policy and assistance strecegy are detrrminad; it does
add tc the criteria used in evaluating th. results of our assistance;

it does influence the ordering ~€ priorities.

In March 1968, before the House Committee on Foreign Affairs,

Mr. Gaud put it as follows:

Title IX is an important stimulus to our efforts to

get more people involved in the development process.

It is moving us from reliance on instinct and exper-
ience to more e, licit consideration of the problems
and opportunities we have to deal with. In our view,
the objectives of Title IX must be at the core of our
development assistance. We have not tried to design

a specific package of projects labeled Title IX.

Instead we are trying to build Title IX objectives inta .
the design and implementation process of the A.I.D.
program, We want Title IX considerations to be weighed--

When we decide on the overall composition of a
country program;

When we decide on a particular capital assistance
project; (

When we undert&ke‘and evaluate technical assistance
activities;

When we support the development efforts of private-
institutions.

It would be nicely convenient if the pursuit of Title IX objectives
or programs were always consistent with, complementary to, or supportive

of, other goals. This is not always the case, as we have already noted.
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It should be clearly recognized, therefore, that the Title IX injunctionm,
say with respect to popular participation in the task of development,
does not over-ride all other objectives, just as economic growth or

the attainment of specific savings or export performance should not
supercede all other goals.

Simplistic or exclusive and inflexible priority-ordering is
usually unrealistic. All out achievements on cne front can exact too
high a price on others. To assemble the optimum set of public policies,
to prepare that 'balanced" development strategy which best responds
to & society's values and the obstacles to their realization, requires
a ccnstant assessment and determining of "trade-offs" among objectives.
The entry, as explicit U.S. policy, of Title IX considerations does not
alter the facts of life with respect to limited resources and unlimited

requirements.

Meaning of Title IX for the Agency for International Development. °

The foregoing discussion does not provide the hard answers which
foreign assistance planners, programmers and operators would like to
have to such questions as:

Given Title IX, what, exactly, are the weights or

priorities to be assigned to economic as opposed to:
social and political objectives? Are they equal?

To what extent, and how, should A.I.D.: (1) alter its
country strategies, and resource allocations among and *

within countries; (2) redesign, if necessary, its style,
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posture and assistance relationships, including the
themes and points of emphasis of its bilateral dialogue
with low-income countries around the world; and

(3) its organization, research programs and its approach

to the training and recruitment of personnel?

Even if there is full agreement that A.I.D. has been instructed by
the Congress to become a whole development agency--fostering democratic
change in the social and political orders of the developing countries
as well as economic growth--detailed, precise answers are still
impossible to foruulate.

But Title IX does call for changes in the Agency and its operatioms.
The required alterations cannot be set forth in every detail but we

believe that, on the doctrinal side, they can be summarized as follows:

1) Economic growth should not be considered the only or ultimate
objective of foreign assistance. But while adding, as objectives, and
as criteria of the effectiveness of assistance, democratic social and

political growth, economic development remains a major agency priority.

2) Designing economic development programs that also stimulate
social and political development should be assigned higher priority than
in the past. This stems from their desirability, per se, as well as
from the need for the underdeveloped nations to develcp socio-political
structures which can handle, equitably and peacefully, inevitable
shortfalls in economic progress. The prospect is that the gap between
rich and poor nations is not likely to diminish for many years and that

the gaps between material aspiraticns and actual economic performance



36

in the Third World are not likely to be siguificantly closed for some

time.

3) Progress in the creation of democratic social and political
systems and the progrims required to achieve it should become important
determinants of ass’.stance strategy, policy and resource allocations.
Although it will probably be true that economic, social and political
growth policies will generally reinforce and complement each other,
the importances of democratic social and political development growth,
in its own cight, will sometimes require a shift in assistance strategy-
and programs from those which purely economic growth criteria would have

~y
i

called for.

oyt laag

4) Termination criteria will be altered by Title‘Ix: lfitieﬁii
objectives may suggest that it is in the U.S. interest to continue other
forms of assistance even after the need for concessionary aid has’ :
disappeared. Title IX considerations may also cause the United States®'.
to withdraw or terminate its assistance, if the host country is not -
seriously "self-helping" in the Title IX sense, and has no apparent
intention to do so, prior to the time when strictly self-sustaining
growth criteria would have required the cut-off. i

More explicit and precise guidelines will probably have to await
further agency experience with Title IX, as well as the evolution of. .,

U.S. foreign policy and, perhaps, additional elaboration of the

Congregsional injunction.



CHAPTER TWO

THE FOREIGN POLICY CONTEXT OF U.S. FOREIGN ASSISTANCE

For a varilety of reasons, Congressional and public support for
U.S, foreign assistance programs has declined in recent years. A
growing American concern with urgent domestic problems is one expla-
nation for this. But the decline can be traced to other causes as wéllg
a fading public perception of immediate critical threats to the national
security; the discouragements and intractabilities of the Vietnam war;
the balance-of-payments problem; and budgetary constraints arising
from an overheated national economy.

But new questions also are being raised about the consequencee!
of foreign assistance as an instrument of foreign policy. Many Amer-
icans lately have exprassed concern that foreign ald programs may
engender commitments which, in present circumstances, might embroil
the nation unnecessarily or frivolously in areas of little direct
importance to U.S. national interests. Finally, in some quarters, there
is a growing distaste for giving aid to governments whose domestic
policies are harrilily dissonant with American civic values. o

It was not the task of the conference to engage in forecasting
of U,S. foreign policy, or public attitudes toward it. Still, there ?an‘

be certain purposive assumptions in our foreign policy keyed to past

and future foreign aid programs. One key assumption underlying the
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following assessment of foreign aid and foreign policy, is that the
current concerns that inhibit public support for foreign aid are
attributable to temporary urgencies. In one way or another, the United
States, i1f only because of its immense and growing resources, will be
in the business of foreign assistance for a very long time to come.

The magnitude and the priorities of foreign aid programs are
~atters of future public choice; but the problems to which these programs
are addressed, are now matters of legislative directives. A central
directive, embodied in statutes, is that of Title IX of the Foreign
Assistance Program Act, which embodies a major new thrust for America's
future aid programs. This new departure in national purpose should be
explored in two distinct ways: how it "fits" into the continuities of
U.S. foreign policy, as expressed in foreign assistance; and the new
policy implications which it suggests, in terms of American relations‘

with the Third World.

Lk

The history of U.S. foreign aid since the late 1940's has‘ggea:f
complex, even with respect to the purposes and motives which entere&
into it. Humanitarian and political motives in nearly all instances
were intermixed; Realpolitik has, sometimes, masqueraded as
humanitarianism, and, perhaps as frequently, humanitarianism has
masqueraded as Realpolitik. But whether we ascribe the chnrncterilticar

of aid programs chiefly to one or the other motive, a more useful way

to reconcile these seemingly antithetical elements, would be to see



39

both of them as displaying an American concern about the quality of
the world environment in which the American people would live.

There has been a continuous mix of American environmental concemms,
and it is inevitable that these will continue. Strategic policies have
reflected a national desire for a "safe" world. Political policies
aimed at a "free" world of open societies reflect a desire for a world
environment reasonably compatible with American democratic values.
Humane considerations, for a world without vast discrepancies between
poor and rich, starving and well fed, reflect a desire for a more
equitable world.

Because there has been such a mixture of motivations, it wouyld be
extremely difficult to assign even rough weighting to each of them. -
Without any doubt, however, all of them were heavily freighted by the .
Cold War. Very likely, whatever their respective weights were, among
the practitioners of assistance (manmy of whom could well be described
as "operational idealists"), the magpitudegof U.S. resources put into -

aid programs was determined chiefly by security considerations. .. ..,

While some U.S. economic assistance programs long antedated the
*
onset of the Cold War, - it is obvious that the assumptions of U.S. aid
programs from 1950 on, as a priority of U.S. foreign policy, were highly

affected by the bi-polar struggle between the United States and Russia.

*In Latin America, for instznce, significant U.S.-sponsored public
assistance already was underway in the early 1940's.
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Not only were 'country" and regional priorities of aid allocation
in some measure determined by the changing characteristics of this global
struggle, but also the annual magnitude of aid in large measure was seen,
in Congress and Administration alike, as dependent upon the current level
of perceived antagonism in a wide range of interlocked Cold War issues.
Finally, the ideological nature of the contest tended to influence
American judgments about the ways in which developmental processes and
strategies would shape the future balance of world forces between
"closed" systems of socialism, or state capitalism, and "open" liberal
market economies.

The fact that the Communists offered a distinct, coherent develop-
ment theory encouraged an understandable American impulse to articulate -~
counter-theories of change compatible with our own national values. - -
The interaction between competing ideological conceptions of developmené
generated, through the early 1960's, an overwhelming impulse to measure
“gains and losses" in aid programs simply in terms of their effect upon °
the recipient's own posture between the Soviet Union (and, later, China)
and the United States. This competitive approach to aid did not go
unnoticed among the recipients or possible recipients of economic
assistance, who were aware of the part they could play in-the gdﬁs?

The waning of the classic Cold War has seen a decartelization dfﬁﬂf‘
the familiar alliance systems which it engendered, and also the ! . "»'% ' !
development of significant tensions and conflicts within the Communist” ™
world. Whatever other effects this decline in the immediacy of the

Cold War may have had in world politics, one immediate effect has been
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upon the political context within which Third World political and
economic development takes place. In many areas, where Communist and
"free world" development programs once engaged in overt competition,
Soviet and American aid programs coexist, pursuing their purposes in
parallel fashion. At the same time, as the practice of foreign
assistance becomes more conventional and widely-dispersed among the
other developed countries and in the United Nations, so its "routiniza-
tion" has stripped foreign aid of its more dramatic and combative
rationalizations.

While the general philosophic formulations of U.S. aid programs
in the past have stressed a universalistic theme equally applicable in
all underdeveloped countries, it is:quite clear, from a look at a map
drawn to a budgetary projection, that the prime Third World beneficiaries
have been nations close to the Communist world. This proximity, how-
ever uncomfortable, has marked them in the past for prodigious alloca-"
tions of American resources.

In the public rhetoric of succeeding administrations, the security
aspect of aid programs usually has been encapsulated in a broad humani-
tarian frame of reference. Yet in practice, the reverse has been the -
case. Not only has foreign assistance principally been coordinated
with other military and diplomatic aspects of "perimeter containment" .
of the Communist world--Korea, Southeast Asia, India and Pakistan--
but aid elsevhere, in many instances, such as the Alliance for Progress,
has been launched in response to clearly rerceived threats like the

Castro revolution. In essence, tiae policy conclusion drawn from the
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tightly bi-polar picture of the world in the 1950's was that any and
every shift of alignment even by weak, less developed states might affect
the military or psychological balance between the super powers and thus
the United States had to become involved through threat obligations and
assistance in every part of the globe.

Such rationales for U.S. involvement in development assistance
are now far less credible than they were a few years ago. This is not:
to say that the United States has no strategic-security interests in
the Third World. Rather, it is the case that, however these interests
may be defined in the immediate future, they no longer will be derived
from a situation in which "Communist" power is directed against American
interests. The plurality of interests and antagonisms within the
Communist world is far too great to expect any return to the conditions
of the early 1960's; in fact, the Communist world seems on the verge -
of even greater diversity and internal change. The noisy fragmentation .
of the Communist world and the increasingly independent policies pursued
by important members of the Western bloc already have sharply reduced
the prestige-implications or psychic disturbances which occur in conse--
quence of a realignment of most underdeveloped countries (i.e., "'going.:
Communist"). Changes in military technology have also reducedithe
importance of bases in the Third World.

For these reasons, most of the underdeveloped countries now have-
only a marginal relationship to the balance of pover between the two
great industrial societies. *

We can afford few illusions about the future course of events
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in the Third World, even though the classic bi-polar conflict has dis-
appeared from most of it. Civil and interstate wars may very likely
be even more frequent, and more destructive of human life, than in
previous years. Political turbulence may break out with far worse
intensity than heretofore. Ic¢ would, therefore, be risky to ignore
the poor three-quarters of the world simply I'~.cause today it is poor,
and lacking in resources. Local third world conflicts--if only because
of the nature of our domestic society--might draw America into direct
engagement; here, the dangers would seem to lie in the Caribbean, the
Middle East, and Southern Africa. While it is by no means true thac
economic progress necessarily produces progress towards peace, it still
is worth believing that the encouragement of peaceful, yet challenging
and rewarding, tasks of social develcpment can deflect attention away
from international conflict.' s
But given these uncertainties, it is still clear that the human-
itarianism of foreign assistance may be essential to domestic tranquility.
Recent developments within our own society have shown that significant
numbers of affluent Americans simply will not find psychic or spiritual
satisfaction as affluent consumers in a surrounding world of poverty.
A significant number of younger Americans do not seek just safety for
theiz nation and security for themselves. They seek a congenial world
in which to live. There may be much disagreement as to how such
congeniality might be defined, hut none could possibly perceive it as
abject poverty and stagnation, in times when American affluence soars

‘ upward and outward year after year.
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These remarks preface one conclusion which arises from our confer~
ence. In much of the underdeveloped world today, the United States now
can well afford, through its public and private resources, to take
greater risks in supporting self-help programs of social development
along the lines suggested by Title IX. Such risks, 1f seen as "social
risk capital," may be essential if significant progress is to be made
in improving the quality of civic life in many of these countries. Tha
constrictions and constraints which all-too-frequently served to channel
U.S. assistance to strategic areas in the Third World, and which
inhibited more purposeful encouragement of sucial change, need be far
less than once they were. In instances where U.S. assistance has gone
to "friendly" regimes which (despite "friendliness") did little to
foster growth in social or political terms, short-run payoffs of !
friendship with current leadership may have mortgaged future affinities, -
In such areas, the United States need not worry unduly about radical
insurgencies, Communist neighbors, or the safety of military installa-
tions. These areas today include large parts of the underdeveloped
world. ST

Because risks can be afforded, and margins of "error" increased,
it well may be that the United States can now respect the wishes of -
peoples in the underdeveloped nations more than it has, in many instances,
before. The United States can afford to see greatly widened political
and social participation stimulated, in part by American participation
in the process. In some instances, very likely, the result may be the

establishment of governments which may distrust America, or even in
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some instances align themselves against the United States on importaat
issues.

The guiding assumption should be that gradual democratization csn be
pursued in most countries without the high risk of radical anti-American
regimes coming to rower. But also, it shouid be recognized that higher
risks of extremist totalitarian movements exist where American interests
are gstrongly identified with status-quo forces opposed to widened
participation. In any event, the important point is tha: in the
evolving world climate the U.,S. can afford to take those : isks even
when they clearly exist.

Another consideration here is that a Title IX-oriented policy can
have value to American foreign relations that is greater than the
specific projects that it generates. Americans are nften seen in the
Third World as being preoccupied with narrow military or purely economic
concerns; the United States then appears to be unconcerned with (or
irrelevant to) the turbulent social and pciitical questions that are
uppermost in many of those nations. A Title IX orjentation would create
a dialogue about those questions between Americans and their host country
counterparts. This would improve the U.S. image in the Third World, even
in cases where the U.S. did not in fact find it possible to mount
Title IX programs.

A view of American foreign policy in 1its larger outlines, as seen
from an A.I.D. perspective, might show four essential, interlocking
elements in U.S. national purposes as these relate to the Third World.

The first U.S. interest to be discussed concerns the short and
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long rvx eaviromment of U.S. foreign policy.

1. Underdeveloped nations affsct the short and long rum

savironment of U.S. foreigm policy.

As the number of countries relevant to urgent U.S. military concerns
diminishes, we have an opportunity--and a need--to examine the character
of the lomg-run international environment as it bears upcn our own
future development. An open, relatively free, pluralistic world order,
wvhere increasing numbers of the world's peoples are able to pursue their
own peaceful purposes within open and responsive governments, is more
congenial to American interests than a world community of authoritarian,
closed and mutually hostile states. In vhat ways may Title IX be relevant
to such a generalized foreign policy purpose?

As a beginning, we can distinguish two types of underdeveloped

nations: the few large ones and the many medium-sized and small.

(2) The influence of large nations on the world environment:

Size itself is one of the factors which helps define the relevance
of a particular state's characteristics and of its success or failure to
the world environment. The future politico-social evolution of such
countries as India, Pakistan, Brazil, Indonesia, and possibly the UAR,
are important simply by virtue of their size, and the effect that the
nature of their domestic development has upon their regional neighbors
and vpon the larger international environment. Their economic growth

may have implications to U.S. commercial and trading interests.



L))

The development, integration and political success or failure of
a large nation will also effect the structure of power in its region and
may have a potential role in U.S. military security considerations,
particularly if it appears likely to develop the capacity to build and
deliver nuclcar weapons.

In considering these large states, part of the American interest
may be security, in the narrow military sense as in the case of India
and Indonesia. But their lomger run significance goes beyond these
military considerations and leads to concern with the quality of their
development in the politico-social realm., And Title IX considerations
in these countries vary, depending upon the imbalances we and they
perceive in their own socio-political development.

If the nation in question is already promoting the participation
aspect of Title IX, it may be desirable to push economic development,
national integration and capacity to govern, as in India. In Indonesia,
Just recovering from a disastrous demagogic regime and suifering acute
economic and national disintegration symptoms, it may be inappropriate
to press for greater participation at present; its oligarchic regime
must first have time to improve its ability to govern and promote
economic growth. On the other hand, as in Brazil, it may be timely to
press hard for greater participation, on the assumption thit growing
resentments may lead to political eruption and that economic energies
are there to be released if only the regime will give greatsr scope to
the expression of demands which are likely to be promptly translated

into greater economic activity. (The basis for these strategies is
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concidered in detail in the followirg chapter.)

It is difficult--but important-~to assess just how much influence
the United States can have on the politico-social evolution of these
countries under Title IX. In general, the larger the country, the less
influence the United States has. Even in cases where the United States
makes substantial inputs of economic, military or diplomatic support,
the size and complexity of these countries sets limits to the ability
to influence them. There may be historic moments, when leaders are
nearly desperate and cannnt do without the United States. But even then,
because we have to consider longer run relationships beyond the crisis,
the United States may not in fact possess the leverage the immediate
crisis would appear to yield, particularly on foreign policy behlvior.
cr macters affecting political processes and institu?ions. Moreover,
sometimes the tasks facing the large regimes are so complex and their .
capability to effect desired changes so limited that even with the
best will in the world, they are unable to effect innovations they
themselves would like to introduce. No amount of leverage can bring"
the results the United States may want in such a situation, as is the
case in contemporary Indonesia and to a considerable extent in India.

-

(b) Numerous middle level and small countries together also -

affect the international environment:

There are many medium-sized and small countries which do not !
meet any of the specific interests mentioned above. No one is large . .

enough to materially affect the international environment by itself, yet
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together their cumulative experience may well do so. Although committed
to detending their sovereignty against all. comers, they are not so
insulated from one another that they are not affected by what happens in
the others. A deterioration of any one will not affect the others
directly. But if a number experience, say, the disraption of public
order or coups d'état, the chances improve that some of the others will
also experience these difficulties. Convernely, improved economic
performance or demonstrated capacity for democratic government in

severgl countries will strengthen the hand of those committed to
development or to more democratic practices in others. We do not--and. : :
- probably never can--know the critical negative or positive threshholds
for such developments. But these demonstration effects are significant, -
and contribute to the’foreign policy environment of the United States.

As noted above, our general interests will usually be served 1f~‘
other political societies are more open, if there' is more freedom of- -
movement and economic activity and cultural and intellectual exchange
across frontiers. But we should recognize that increased political:r- ..~
"participation" may subject regimes to domestic political pressures-which
lead them to. adopt policies counter to long-run U.S. interests.’ More .-
democratic practices may facilitate the rise to power of groups which :¢:
feel U.S. foreign policy or private economic activity abroad is opposed- :
to their own best interests. Promoting Title I) "participation" ia
other countries will not free the United States from criticism, nor
eliminate ail its difficulties.

In continental terms, the United States is concerned to see that
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the Latin American governments, closely associated with us for many
decades and generally within the Americaa economic asbit, make progress
in the direction of greater popular participation over the long rum.
Indeed, in some respects, the Alliance for Progrese was a forerunner

of Title IX.

Most nations in Africa seem less likely to affect those aspects of .
the world environment relevant to the United States, in part because
they are already generally within the ambit of European countries and
because they have not yet come far enough along the road to modernization
to have much effect on the world environment.

In the Middle East, the overriding relationship with Israel makes
it very difficult, at least for the present, to deal fruitfully with . .
the Arab States. In Asia, the small and scattered states derive their °
relevance in substantial part from residual security interests or by
virtue of the role in international affairs of their larger neighbors. -

In regard to levels of U.S. influence, it is equally difficult to
generalize. One can say that where the United States is not supplying.-
substantial economic or diplomatic inputs, we are likely to have little:
direct influence to press Title IX objectives the regime itself:does .
not already wisli to pursue. If the inputs are large, the United Statés‘
may or may not be able to press them to accept Title IX purposes, e
depending upon Americans' own readiness to bargain hard or, even, to:.!!
withdraw assistance if they are not prepared to adopt Title IX:«.

measures.
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2. Dampen local conflict.

It 18 a U.S. interest to have local conflicts dampened down, for
this will reduce the chances that the United States will be drawm into
such conflicts.

Most intra-regional conflicts in the Third World appear to derive
from deep, long-standing issues such as (a) religious, historic or
ethnic quarrels; (b) jealousies over frontiers; and (c) mutual fears.
Title IX programs are unlikely to have any important influence over
those deep-seated issues in the short rum.

When, however, a conflict hrises'ouf of &oﬁestié pbliticsi-

Sukarno's confrontation with Malaysiaﬂis an exampié--Title IX activities

Yo Cere . . 4
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are likely to be relevant. As pluréliatic societies develop, individual
groups who<see theif'own iﬁtérests threatened by conflict have greater

~ scope for influencing éubiic poliéy. With greater participation, leader-

éhip finds it neceséafy to meef internal questions with greater pragmatism

ané‘leas ideology and this ma; ftanslate itself to the international stage.

1
- [

3. Immediate and longer term "security”interests.

A number of countries remain important to the United States by virtue

B

of their presumed relevance to the security interests of the United States.

There are three types of "security" considerations:

(a) Countries under direct and immediate conventional
military threat:

Regimes under direct and immediate military threat from Communist

powers (Syngman Rhee's South Korea in 1950), and whose independence and
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integrity the United States deems it important to sustain, are not likely
to be able to face immediately an opening up of their political system

to greater "participation." The dilemma here is now familiar. To back
an authoritarian regime which is repressing its citizens damages our
reputation at home and abroad. If it misreads its own domestic situation
the regime may alienate support it might otherwise gain among its

citizens if it were more open. Indeed, it can be argued that when a
regime is under imminent threat, national sentiment is likely to be at

o 1145‘
3

its height, and increasing popular participation may at such times be

- TR Y)r"l‘

a source of strength to a hard-pressed regime.
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Yet it is not necessarily true that external preasurea can be ‘
translated into increasing political solidarity and’ac;a;‘of lnm:ualﬂylﬂh
identity. It may appear too risky for the Unitedyétatea td aitadraw
support in the midst of a conflict, when the succeasion or the effect-{‘
iveness of successors are both unpredictable. The eéoerience of Qesﬁé;A”
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democracies suggests that in time of national criaia, democratic libertiea

A g Teat

are often curtailed, even there. Accordingly, we ahould not expect

much loosening of a system under imminent threat.

On the other hand, we should expect such governments to be inter-

ested in promoting their "ability to govern" and their "national” ™

integration." So these concerns are likely Title IX objectivea ‘when ; o,
foreign threat is imminent.

Potential American influence is likely to be great if a regime is
really hard pressed and the United States is providing substantial

economic, military or diplomatic support. However, uuder such circumstances,
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the United States is likely to hold off focussing all its potential
leverage in order to sustain short run military interests and not to
over-complicate the task of a regime in such an immediate crisis, The
chances are good, therefore, that the United States would not press
a regime too hard to revise its political practices in time of
imminent conventional military threat.

These propositions are in contrast to a second aecurity‘aituatioggi

vhere,

Py Al T - PN I R EAPPRY He A
'f(b) A direct external threat persists over a longipariod of’timi:
JN ' Lo ’ . R - PEENTES

A regime t hat is hard pressed for a long tima (South Korea since

el e J . .

the later years of Rhee). may be in a better position to absordb
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innovation. Moreover, it may have to take special measures to arouse
and eustain public support if it is to cope effectively with the demanda
R

of a protracted state of readineea. Increaeing "participation" under

such circumetances could 1mprove ita "security“ position.

As to the U.S. interest, if the relationship is to be cloee f
because of the protracted threat, and we are thereby intimately aaao- )
K ERSRE RS

ciated with that regime for a long time, our own reputation abroad as a

[P \,f\‘w
spokesman for democratic valuea and the image of our foreign policy
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at home may make it desirable for that regime to make some progreaa
toward greater "participation."
Accordingly, in countries with which the United Statee ia cloaely

associated and which face protracted security threats, both for domestic
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reasons within that country and for reasons of our international
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reputation, it may be in our own--and their--immediate and longer run
"security" interests to press for more "participation" as a Title IX
innovation.

Similarly, in the case of protracted insurgency supported from
outside (e.g., Vietnam) earlier efforts to promote greater patticipation’
by the Vietnamese might have helped to enlist greater popular support
and hence have contributed directly to the "security" of the Diem or
succeeding regimes. But even in this instance, we should be wary of
assuming that people in all cultures are equally anxious to participate
in public decision-making and the choice of those who rule them.

The extent of American influence will depend in part upon how

well the regime can stand up to external or internal pressure. Paradox-
(\5 e i{\,

ically, the more precarious a regime, the less likely is the United States

to be willing to press for substantial participation changes, since we
¢ v LT S S
are not likely to be able to assess accurately how much such innovation
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the regime can absorb without unleashing domestic forces it cannot

contain. A better established regime can absorb more innovation. U.s.
¥, %! Meg™ ,'.‘,‘srﬂ.}
influence will also depend upon the extent of its economic, military and
o . BRI W TR B3

diplomatic support. Hence, an accurate aasessment of useful leverage

,/*r, R PR

is difficult at best and will leave much room for disagreement.

(c) Bases, communications and other facilities:

Where thege exist the United States has a direct interest in .

[ S

reliable access. The intensity of that interest will depend upon our.

dependence on the base or facility, our assessment of the likelihood °
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of having to use it and the evolving technology which may make its use
obsolete in, say, two, five, or ten years. These facilities may be
vulnerable to public passions or so isolated and inconspicuous that
the populace is hardly aware of their existence.

The interest of reliable access will usually be served by the
persistence in power of the regime which originally granted these rights
in the first place. And if the host country political leaders, both in
and out of power, see their country's national interest served by our
continuing presence, we can appropriately encourage socio-political
cﬁanges. But if the political process brings to the threshhold of power
groups which are ideologically or for other reasons opposed to our
continued presence, normally the United States should not encourage
change. However, if the regime is highly oligarchic, and vigorous
sustained political opposition appears to be rising, in some instances
the United States might want to press for increased "participation"
in order to open more opportunities for the "outs" to gain access to
tﬁe exercise of power. Pushing a regime too hard for such reforms,
however, may result in losing the base or facility, for new leadership\
is not likely to reopen access once a public issue has been made of it.
In such cases, therefore, leverage is admittedly limited, unless the
prospective leaders are assured of succeeding to power and are deemed
both reliable and closely ccmitted to renewing American access.
However, since the strategic value of most facilities is declining,
we can anticipate that the importance of these "access cases" will also

continue to decline.
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Such a cautious approach to Title IX in these instances is not ‘
rewarding to Title IX enthusiasts, particularly if the regime is such
that it adversely affects our reputation in other countries or liberal
support at home. The actual decision, therefore, will necessarily
hinge on a complex analysis of all U.S. interests considered relevant

i suzn cases.

4, Raw materials and other direct economic interests.

A number of countries are important by virtue of large U.S. invest~
NI AN
ments and the raw materials they make available to the United States

T

and to close allies.

Title IX can be important there, particularly if the regimes in
such countries are very oligarchical and if growing popular ﬁreeeures’
for widar participation are ignored for such a long period of time

-t y

that political explosion appears likely in the near future. Many of
them are oligarchic in part because the wealfh of raw materials export;

is channelled into the hands of the few.

td

However, in such cases U.S. 1nf1uence is often limited by U S.

economic interests which will not want us to "rock the boat," unlese

s . [ ‘h “2,’4'«1'

State/A.I.D. and these interests come to a coneensus regarding the long

¥ “ v_»\-_% ()
run implications to these intereets if politico-social conditions remain
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the same. Even if they do agree, the threat of nationalization will

3. B - x4t
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mean we cannot push very hard on behalf of Title IX objectivea the .

regime itself does not want.

Yet, if we are really concerned about the international epﬁirehﬁeﬁt
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of U.S. foreign policy and the promotion of increased “"participation"
in the Third World, the Congress may want to review the effect on both
these questions of U.S. investments abroad.

In conclusion, we would point out that, although in many areas
Title IX programs must continue to work in complementary fashion with
large programs of economic development assistance, the criteria and
goals of Title IX should not necessarily be seen as locked together
with economic modernization programs. For foreign policy reasomns,
it might be useful or even necessary to continue or encourage Title IX
activities long after a recipient country might have ceased to qualify
for strictly economic asaistance. Massive capital transfers would not
be coatinued beyond normal termination; they would be replaced by far
less costly efforts, like technical assistance, some of which might
be partly under private auspices. In fact, the payoffs of Title IX
programs might in some instances be most dramatic in such societies. Ié
a central purpose of Title IX is the improvement in the quality of the
, ci&ic life of any nation, one feature of that 1life might well be the
degree of its "openness" to other dynamic parts of the world society:
its capacity to live on terms of equality with us, and other developed

*
nations.

*Turkey is one clear instance of this. While economic criteria
now suggest the phasing out of A.I.D. programs by 1972, Title IX
criteria would clearly suggest that assistance in the development of
Turkish administrative, municipal, managerial and other civic skills
could be of great value in Turkey's emergence as an equal partner among
the European nations with which she seeks to identify.






CHAPTER THREE

HOST COUNTRY SITUATIONS AND STRATEGIES

Within the context of the overall foreign policy of the United States,
and the definitions of Title IX which have been given in Chcpter One, the
programmer in a particular country is faced with the task of seeking
to Antermine the specific strategy which should be applied towards
achieving Title IX objectives in the situation with which he must deal.

In the broadest sense, the programmer must consider how Title IX
may affect the quality of his dialogue with his host-country counter-
parts. Some people fear that efforts to implement Title IX will increase
sensitivities in the host country and therefore make the dialogue more
difficult., We, on the other hand, believe that raising Title IX issues
can lead to a healthier and more frank discussion between Americans and
third-world leaders. Our belief grows out of our view of the experience
of A.1I.D.

The intellectual ferment that accompanied the establishment of
A.I1.D. in 1962 was inspired in large measure by the view that:

(1) sustained economic growth would set in motion social and political
development, (2) most underdeveloped countries were anxious to realize
economic growth and, therefore, (3) it would be appropriate to employ
academic theories of economics as the bases for the criteria for giving
aid. The assumption was that by placing aid on essentially economic

terms it would be possible to "de-politicize" the activity, reduce
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friction between dumor and rvecipient, and allow the sovereign rationality
of economics to discipline governments in the direction of responsibility,

Eight years of experience has raised doubts sbout the possibility
that economic theory can de-politicize the aid-negotiating process. It
is true that in the concentration countries the emphasis upon macro-
economic considerations have been of inestimable value in bringing
coherence and purpose to the aid program. More importantly, the by-
now-well-understood A.1.D. stress on econmic criteria hac provided a
very useful basis for negotiating self-help measures.

Yet we must be careful not to assume that all people are prepared
to accept economic theories as neutral snd objective knowledge. Leaders
in the Third World are just as sensitive to economic matters as to any
others, for they rarely make the sharp distinction between "economics"
and "politics" that seems so natural tomknericlnl and particularly those
trained in economics.

The essential point is that those leaders are naturally sensitive
about matters of national scvereignty. They are likely to sense threats
to their sovereignty whenever they must deal with a superpover like the
U.S. and it makes little difference vhether aid is presented as being
"purely economic" or not. _here has, h(wever, been significant change
over time in the nature and degree of those sensitivities. As the
traditions of development have become better established, thhre is a
more widespread acceptance of certain patterns in the relations between
donors and recipients. Also, as the cold war declines there is less

anxiety about foraign policy interference or the use of "strings" for
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geining ideological commitments.

At the same time concern for development is becoming more wide-
spread and the leaders of the underdeveloped nations themselves are
increasingly taking a broader view of the goals of national development.
Hence one finds a declining interest in narrow economic development
goals and a greater concern for broader gauged approaches. Narrow
three- or five-year economic development plans are going out of fashion
and are being replaced by general development policies that cover all
areas of life.

The implication is that U.S. relations with the Third World can
no longer be constricted to purely economic development concerns. In
negotiations about aid matters the U.S. has steadily had to broaden
the area of dialogue. The time has therefore arrived for the U.S.
to make more explicit its interest in broader strategies of development.

Title IX, by providing the basis for this needed updating and
broadening of the U.S. aid posture, will shift to some degree the
sreas of potential sensitivity in A.I.D.'s relations with host countries.
Rather than increasing the areas of potential sensitivity, Title IX may
in fact work in the opposite direction to increase the openness and
the integrity of American relations with at least some underdeveloped
nations.

This may in the first instance come about by more frankly admitting
the broad concern of the U.S. with all aspects of their development. By
acknowledging the hope that they %1ll indeed progress in a democratic
direction, the U.S. can be more plausibly honest in its commitment to

helping them with their economic problems. More importantly, an expanded
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concern for Title IX forms of development can provide a less dogmatic
and rigid framework for our relations with host governments. This
is because when development is viewed through the lensea of possible
political outcomes the viewer gains a greater appreciation of the
sultiple patterns of historical developments. Emphasis on economic
development tends to stress certain presumed universal criteria and
permits less capacity for accommodating to local conditions.

The corollary of this proposition is that senior officials in
A.I.D., State and the Congress must be prepared to accept the idea
that among the underdeveloped nations there will be a multitude of
patterns of development and that we cannot expect to urge upon them any
single model for their courze of political development. In particular,
it would be wrong to assume that a Jeffersonian model of democratic
development is relevant for all societies. Thus the very lack of a
universal quality in political developmeat theory can be turned to
advantage by calling for a more relativistic view of the goals for
development. This in turn should make for an easier basis for Telations
vith some nations. Americane could honestly respect their integrity by '
helping them with their unique pattern of nstional development rather H
than appearing to force upon them certain abstract economic criteria
that seem to come from our ethnocentric views about economics. ‘

Furthearmore, as long as our focus is grimarily on economic concern;,
we will be emphasizing the very things that make us, as a rich nation,

different from them, as poor natioris. When the emphasis is shifted to

an apprecidtion of the diversity of political systems, then the American
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role becomes one of assisting them to.achieve their goals while preserving

their unique identities.

Five Basic Questions

No discussion of the manner in which strategy unalysis should be ’
epproached can answer all the questions which a programmer must face
in considering the particular society in which he is involved. There
is, however, an approach to analysis which can provide¢ the programmer
with general guidelines to strategy, including the atiendant general
risks involved in various formulations. This analysis can help him
in determining the role which Title IX can and should'play in his
country, the depth to which Title IX objectives should be pursued, and

v )
far '

the general lines of programs which might be nounted. These general
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guidelinea are the subject of this chapter.
We believe there are five basic questioea ;hich tﬂe U.S. Government
must consider in planning the scope and direction of Title IX programs
in a particular country, All five are interreleted and the answer to
any one tends to condition the others. The questions are¢ posed in the“'
normal sequential order by which analysis wouvld ordinarily be pursued,
but at all times it must be recognized that the answer toc a eubsequeet
question may in fact affect the impact of answers to earlier questions.
The questions which must be faced in any country under consider-
ation are the following:

The first question concerns the foreign policy context of Title IX.

How do Title IX goals relate to that context and to specific U.S.



64

interests in a given nation? This question is discussed in Part I.

The next two questions concern the receptivity of the nation to’
Title IX goals. Is that nation receptive to those goals, especially
broadened participation? If it is receptive to the goals, is it also .

receptive to U.S. involvement in purauing those goals?

In Part Il we discuss strategies and risks in desiing with a nation

it ks . '}3“

that is unreceptive to Title IX goals.
#i3 frige \’ﬂ«,‘h‘.

In Part III we discuss strategies and risks in dealing with a

A R R

nation that is receptive to Title IX gosls but is sensitive about U,S,
. Vi E R N (S TN ST

involvement.,
T R T AL
If the nation is teceptive both to Title Ix goals and to U.S.

O cooalern Sova RN

involvement, what are the limitations on its govetnment 8 sbility to
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carry cut mutually agreed upon programs? 1In Part IV we discuss strat-

w0 d \;I,~

egles and risks in dealing with host government limitations.

1

Finally, what strategies can be pursued to promote thc centrsl gosl

of increased participation and what are the cffects of those strstegies

¢ HERCEE

on other goals held by the United States or the host countty? This

1

question is discussed in Part V.

NS AN ’t LT P

I. What Does the U.S. Government Want To See Accomplished in Title Ix
Within the Context of Overall U.S. Foreign Policy? Ch S A

. Tk g
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As ve pointed out in Chapter Two, Title IX programs can only be
approached in the light of an evolving American foreign policy and in
the context of specific U.S. interests in a given nation or region.

We sav that there are in the Third World a handful of big nations ,
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whose political and social health has an important effect on their
neighbors and on the general world environment. Title IX activities may
help to influence the direction these nations take. If they arxe
already moving in Title IX directions, economic assistance may be a
requisite for their success and they may require more resources than
they are now getting. If their regimes remain so authoritarian as to
block development or repress popular demands for more participation,
the United States should consider curtailing or ending its assistance.
{ The numerous emall and wmedium sized nations are less likely in
‘themselves to affect U.S. interests. However, a number of smaller
countries may be so geographically located, so ready to move éoward
Title IX goals or so clearly influential in their reéion that Titleflx
proééees will contribete to an improved environment of‘ﬁ.s; fofeigﬁ
polie§. Tﬁen Titie ix'programe may make sense. Nations that are boﬁﬁ?

R a

unimportant and unreceptive to Title IX goals are poor candidates for

tau

any form of aid.

Title IX appears to heée.little'felevehce~to the U, S.kihiereet in

ves e, ’| 3 ;’f ¢ e i Ty “l

seeing local conflict danpened, althoush there iay be inetancee when
some Title IX progress could affect the foreign policy behavior of\;
particular stete. “
Title IX is not likely to affect Amerieen interests vhere inte;- )
national commerce or raw material acquisition is our main concern, except‘”

insofar as timely political and social concessions would help a regime

to avoid revolutions threatening these interests.

Title IX may have utility, even where short and middle rum U.S.
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security interests are engaged, (a) if timely reforms will help preserve
our access to bases and communications; (b) if a regime, hard pressed by
externally supported insurgency, needs to gain more popular support
and is likely to obtain it by extending participation or, (c) if a
change in regime is the only way of obtaining enough popular support to =

deal with the nation.

II. Strategies and Risks Involved in a Country Uninterested in Political
Development, ST '

There are several presumptive signs, apart fton direct ev%dence %F,,-
governmental statements, which indicate lack of receptivity to political
change. 1Is the country authoritarian rather than a promoter of democrgy;c'
institutions; is it non-modernizing; is little or no change, economic or
9golitical, actually underway; are there elite minorities, even in a ‘
democratic framework, that resist the broadening of political participation?

Suggested below are several conditions which might exist even within“
‘societies resistant to political change and outlinee of how strategy\might
still seek to prowote such change. These canditions\will be true in
varying proportions in different countries. It would be unusual to

find only one of these conditions pertaining to a single country and

this may lead to a mix of conditions and of possible strategies.



POUVR SCORE AND SHBVEN (EARE AGO
OUR FOREFATHERS FOUNDED 9N THIS CONTINENT
ANEW NATION, CoMNCEIVED IN HBERTY AND
DEDICATED TO THE PROPOSITION THAT ALl
MEN ARE CREATED FQUAL.. ...

NOW WE ARE. GRTTING AROUND TO :(gg
WHEN ARE YOU GOING To GET SOME CREDIT UNIONS

GOoNG T

iy
o

— — (1]
. -
- L)

)

i

000000009







67

1. While resistant to change, power is diffused or decentralized.

Strategy

If power is diffused or decen-
tralized, the approach might be
gselective, undertaking Title IX
programs with those portions of
the political elite or bureau-
cracy which are rec-~otive to
change.

AT

Risk/Limitations/Costs

It is difficult to determine accurately
who the modernizers are. Selectivity
can readily be viewed as duplicity,
that is, that U.S. policy is aimed at
setting group against group. This
could lead to reduction of influence

on overall government policy and
threaten other existing U.S. interests.

change, there is a commitment to

2, While resistant to polléical
economic growth.

Strategy

If commitment to growth is high,
one might seek to shape programs
justified on economic growth
grounds to provide by-product
effects which afect the socio~
political system along Title IX
lines. In doing so, one must
recognize that the possibility of
introducing programs which have
radical political by-products
(taxation for wealth redistribu-
tion) are likely to be resisted, and
one will probably have to count on
progrems having longer term effects
(transportation, education and the
1like.)

Risk

The kind of programs open for joint
agreement may have by-product effects
which are too limited or too distant
to justify the costs. Knowledge may
also be inadequate to be clear on
what political effects might result
from various economic inputs.

Using economic instruments without
a clear link to socio-political changes
may destroy our image with other coun-
tries with whom we emphasize Title IX
objectives or may alienate the United
States from more popular forces.
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3. There is a relatively high level of dependency of the regime on

some U.S. input (military, economic, diplomatic, simple need for

good will, etc.)

Strategy

If dependency is substantial,
there is the possibility of mak-
ing the aid level depend upon the
socio-political policies they
adopt.

If past aid levels were related
to specific quid pro quos and these
are diminished in importance,

Title IX criterion may become more
important as a determinant of aid
levels. Clear interagency agree~
ment is needed to assure that all
U.S. inputs are orchestrated to
support such a strategy.

Risk

This is feasible only so far as the
dependency is not two-directional.
The value of such use of influence
must be clearly weighed against the
risk to other U.S. interests, in

the country. Application of this
strategy always runs the clear risk
of leading to a break in aid activi-
ties which then ends whatever influ-
ence the United States may have had.

4. The resistance to change is a consequence of a fear by the elite

of an external threat, or of a loss of power, which if overcome

would open the way to greater willingness to change.

Strategy

If fear 1is based on genuine ex-
ternal threat, one can perhaps
afford to wait, providing contin-
ued assistance within a rationale

of economic growth and not seeking
substantial Title IX ends in the
short run. If the government fears
relative loes of power, one's strat-
egy depends upon whether the exist-
ing regime 1s judged sufficiently
capable of seeking in the right cir-
cunstances to bring about change
(and whether the feared opposition
is less likely to bring about such
change). 1In this case, strategy
would probaltly aim at promoting

Risk

In waiting, one may be extending the
time frame before change starts an

unreasonable period of time. The major

risk is one of miscalculation and the

reinforcement of a regime which becomes

increasingly retrograde.

Whatever one's attitude about the
opposition, if it proves capable of
winning out, in any event, one may be
faced with a government of people em-
bittered by U.S. attempts to undermine
them during the opposition stage.

limited political change which is aimed
in part at reinforcing the role of the
regime vis-2-vis its opposition.
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Strategies and Risks Involved in Countries Interested in Reasonable

Amounts of Political Change but Sensitive About U.S. Involvement in

the Process.

There are again many presumptive signs indicating a nation's sensi-

tivity to U.S. involvement in the process of intermal rocio-political

change.

initiatives.

There may be direct reactions or statements to previous U.S.

There are such signs as the nation's reaction to U.S. foreign

policy statements, its alliances, cooperation or lack of it on world

issues, action on U.S. issues and the like.

Or there may be situations

vhere nations concur in general terms with the United States on world

views but for internal political reasons arc reluctant to see the United

States (or perhaps any nation) affecting their sbcio-political affairs

a8 a matter of explicit policy. This will be particularly likely where

a domestic political opposition is well developed.

1. Host country 1is sensitive to appearance of U.S. involvement in

domestic policy matters but not necessarily to U.S. involvement

in specific program matters.

Equally, countries may be sensitive

to associating themselves with the United States because of

differences on foreign policy on the world stage, but not

adverse to receiving assistance for economic development purposes.

Strategy

In such situations, U.S. must be par-
ticularly alert to appearances and
style, playing down its own role.
Dealings must be in specific proj.am
terms on the bureaucrat-to-bureacrat
level, avoiding grand statements u>out
involvement in general political de~
velopment. To extent possible, support
should be directed towards providing
the government with effective technical
means towards overcoming problems in
implementing policies which the host
country itwself has decided upon.

Risk

It is sometimes difficult for Americans
to exercise such discretion and modesty
in our operating style, particularly
vhen we may be called upon for different
rhetoric in the host country and with a
U.S. audience.



70

2. Power is diffused within any layer of government.

Strategy

If government or elite is diffused
or decentralized, there are oppor-
tunities to deal in Title IX terms
with that part of the political
elite or bureaucracy which is not
oversensitive to U.S. involvement.

Risk

The risk is similar to that given
under similar heading in Part II.

3. There is a commitment to economic development,

Strategy

If commitment is high, one may

seek Title IX results through
by=-product effects. This is prob-
ably more likely to come about in

a country interested in political
development (but sensitive to U.S.
involvement) than one not interested,
since it 1is possible to get into
economic programs which have a higher
direct political impact (tax reform,
etc.) '

Or 1f one 1is willing to accept
the general line of policy espoused
by the government as supporting
Title IX objectives, economic aid
for overall growth might be provided
simply to sustain or accelerate de-
velopment already underway.

Risk

There remains here as before the need
to know more precisely what types of
economic programs can have effective
political by~products, although this
is less urgent in the politically
receptive nation since more direct
by-product effects can be programmed.

It may well be that on this
justification alone, our aid levels
will be too low adequately t~ promote
political change,

We always run the risk because of
our open society of having the socio-
political rationale of economic aid
more explicitly discussed and exag-
gerated than is either accurate or
desirable.
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IV. Strategies and Risks in a Nation That is Reasonably Receptive to
Title IX Programs, Noth in Terms of a Desire for Political Davelop-
ment and an Acceptance of U.S. Participation, but Whose Government's
Ability to Pursue Those Goals is Limited.

Even if a government is prepared to move towards the kind of open
society and increase in participation called for in Title IX, there may
well be limitations on its own effectiveness and capacity to do so. We
discuss here seven primary reasons why a nation might be unable to
carry out meaningful Title IX programs. These conditions, or limitations,
suggest the need for alternative strategies involving varying risks.

Improving a government's capacity may have unanticipated results,
however. More effective governing instruments can be used for purposes
contrary to Title IX. Although there is no sure way to guard against
having a more efficient government act in increasingly authoritarian
ways, when choices must be made in a prcgram to improve government
capabilities, they should be made so as to confirm libertarian tenden-

cies to the maximum extent possible.
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2, t's )

is dus to insbility te lead effectively.,

boecsuse of lack of leadership emergy; or lack cf imagimatiom,
innevetion and plamming sbility; or imability to get the bureaucracy

to _carry out govermmeatal orders; or inability to gemsrate popu-

lar enthusisem for new initiatives (all of these possibilities
exist vith regimes wvhich receive general popular amd possibly

electoral support).

Strategy

soveraments might be urged to con-
centrate atte.iion and energy om
only one Cask or on a growp of in-
terrelated tasks, for which reason-
able success can be anticipated and
vhich have or will] have an impact on
popular opinion. Assistance might
be provided for problem solving and
improved planning, i.e. wve would
direct energies explicitly to a
number of major problems and provide
high levels of input to find solu-
tions to them.

One might undertake top leader-
ship training, especially through
exposing leadership to new pzttarns
and forms, especially through
foreign travel.

Risk

Following this course may ignore other
tasks which must be fulfilled. It may
be that the tasks to be met are not
directly along Title IX lines and
their fulfillment may not necessarily
increase capacity to wvork along Titia
IX lines. Caution must be exercised
to avoid feelings of implied criticism.
There is always the problem of loss of
face. Unless leadership itself can
get actively involved, there is a ques-
tion of how effective outside advice
can be in solving significant national
probleas.

Travel is likely to be cof short dura-
tion, vhich makes learning limited.
Wrong lessons can also “e dvawn from
such experiences.

2. Government is constrained by factors vhich limit scope of its func-

tions or extent and magnitude of its operations, e.g. ideology;
countervailing political forces, resource limita.

Strategy

Scope and strength of government
sust be expanded in sreas wvhere
veskness lies. Resource limita-
tions may imply high growth as-
vistence and vevised tax pol.icy;
ideological limitations might be
faced by inaisting on pragmatic
programs haviag minimum ideologi-
cal comnotations.

Risk

Extending capacity of govervment does
not assure it will be used in vays com-
patible with Title IX.
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3. Govermment is incapacitated by bureaucratic inefficiency stesming

from poorly trained personnel, improper organization, inadequate

chain of command or formalistic rather than pragmatic bureaucratic

Strategy

Give priority to improving
bureaucratic performance. Subtle
analysis may be required to deter-
mine the precise nature and loca-
tion of bottlenecks within the
bureaucracy.

Risk

Attempting to reform a bureaucracy
is delicate. Host Government may
not receive cordially the idea of
need for such reform. On the other
hand, not to achieve reform may
mean that substantial resources
will be wasted.

4, Government is incapacitated by inadequate communications and

infrastructure.

Strategy

Strategy may simply be to give
priority to making up this lack,
cecognizing that there zppear to
be direct Title 1X consequences
in such programs.

Risk

Such programs are apt to bes costly
and place heavy burdens on
strugglirg economies.
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5. Legitimacy of leadership is questicmed, 1.e., national leadérs

are not respected by the mass ol the peopls.

Strategy

1f powsr is diffused and/or
decentralized, it might be
possible to work with specific
legitimate elements of the
ruling elite.

If a new, wmore legitimate
leadership is likely to develop--~
perhaps becauze social change 1is
already well in process--then one
might concinue existing aid levels
in order to provide entree, but
postpone undertaking particular
Title iX initiatives. One might
go farther and disassociate one-
self from existing government in
public utterance and contact,
while maintaining aid tc keep
econcaic growth and social change
going.

One might simply disown exist-
ing leaders in all respects, sever
aid, and wait for a change.

One might try stepping outside
government for administrative
vehicles for Title IX efforts,
using or building up non-govern-
mental institutions.

Risk

Finding such people may be difficult;
one could choose the wrong people.
Furthermore, such actions are likely
to ceem like duplicity, drawing the
enmity of cthers.

Disassociation is difficult to
achieve. By giving anything to
existing ieaders one may be making
enemies of their replacements.

If the existing leadership has
reformist instincts, but simply lacks
legitimacy, one may be throwing out
the baby with tike bath water,

Moreover, there is the obvious
risk that in severing aid one loses
influence in safeguarding other U.S.
interests.

This policy may threaten relations
with host government and may itself
be politically destabilizing.
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6. Legitimacy of public institutions is in question--institutions

do not have the habitual respect of the people.

Strategy

Title IX efforts might seek

to create new, substitute insti-
tutions and processes vhich are
more acceptable and which, by
getting around the existing
traditions of bureaucracy, do

in fact succeed in better serv-
ing the people.

One may undertake to
renovate existing governmental
institutiorna, through training,
foreign travel of personnel, etc.

One might provide resources
specifically to ensure that exist-
ing governmental institutions
succeed in delivering what the
people want.

One might try to, develop
totally new institutions at new
levels of government, e.g.
municipality, rural districts.

Finally, if viable institu-
tions do exist in the society
outside government, they might
be utilized for Titls IX
purpeses.

Risk

May result in costly duplication of
services and wastage of resources.
There is also a very serious questiom
about whether we have the knowledge
and skill, let alone . cess, to
create legitimate institutions in
foreign countries.

Besides being an uncertain venture,
such a policy may increase infighting
within government, among the agencies
newly favored and those neglected.

If these agencies are seriously
tarnighied in the public eye, the
United States would be associating
itself closely with discredited
people and institutioms.

May arouse the fears of the central
government, which then seeks to impose
control. The United States is caught
in a delicate position.

One risk is that one may reinforce
traditional, retrograde institutions.
Furthermore, such a program may arouse
the hostility of the existing govermnment,
which fears it will lose power.
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7. MNational unity is precarious; ths threat of nationil

fragment  “ion is real.

Stragegy

One might try to develop

Title IX programs which are
universally liked, which do not
work to redistribute power among
national sub-units in the short
run; and which in their long-

term effects do unify a country:
e.g. increased education, develop-
ment of a coemon language.

Do things which increase
the perceived utility of the
central government in the eyes
of the people.

Work directly with sub~units
to develop modern institutions,
. processes, and structures that
are unifying, i.e. that for
their successful operation must
transcend regions. Exampled are
markets, modern interest groups.

Risk

It may be very difficult to find
programs which in themselves do ot
become bones of contention between
central government and contending
sub-units. Any new program may
provide another cause for disunity.

The corresponding risk is that fears
of central domination may be enhanced
among sub~units,

This is delicate work, depending
particularly on the nature of the
subdividing loyalty in the country.
Working directly with sub-units may
make centrifugal tendencies worse.
Central government may be hostile to
direct contact with sub-units.
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V. Participation and Other Goals.

We turn now to congider, given a U.S. interest in promoting Title
IX in a particular country and some feasibility in so doing, the question

of what priority should increased participation have in that country?

In wotking toward balanced development in individual countries, it
may be best to regard participation as if it were a means to a set of |
other goals, Without implying that participation has lower priority or
ltatu; than other goals, this approach automatically focusses on the ques-
tion of balance, e.g.,, on participation in relation to other goalg.

Following this approach, we have sought to sketch the country

'
[ERRY
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- characteristics which determine how and where participation can contribute
. C ‘ Tl

to ‘other goals.

Economic Growth and Partic;pntibn‘

Among the fundamental determinants of the cnpacify‘fo: economic.
growth are the existing level of development of human resources, 1nfra-
structure, and institutions; natural resources; and the comnitment,tpil
development on the part of the government and the population. Participa=
tion has no impact on natural resources. The importance of broadened,
participation in accelerating economic growth depends largely, on
three characteristica: the countgy's level of economic development,
elite commitment to develobment, and popular commitment to development.

At the earliest stages of economic development,priority tasks

usually include education and training to broaden and deepen the supply
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of human rescurces, special attention to administrative development,
and investment in basic infrastructure. These tasks do not call for
special emphasis on broadened participation.

As development proceeds, it becomes more important to stimulate
broad participation in implementation, in order to modernize agricul-
ture and stimulate indigenous private manufacturing. Improved
distribution and a decgree of participation in decision-making may be
important also. At higher levels of development, groups active in
implementation are likely to demand a greater role in decision-making,
in part to assure more equitable distribution of the fruits of developmeﬁt.

Thus as the level of development increases all three aspects of
participation increase in importance as means to further growth.

Lack of elite support for measures necessary for economic devel;”
opment may reflect: Defense of vested interests on the part of

government leadership plus the economic and social "establishment";

N . oy
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or preoccupation with national glory; or impracﬁical ideoioéies; 6;
over-responsiveness to popular pressures,

These reasons for elite failure to support: the'measures' required:
for growth should be distinguished from-inability £5~bkrfyiout‘dé;1;bdg
programs due to administrative ineffectivenecs;'bopular-rebihtaBCQ*?ﬁ
or apathy or problems of national integration. °

Broadened participation in decision-making may stimulate increased <
commitment to development where vested interesta have been the constrain-
ing factor. This is particularly true where there is some or -substantial

interest in development on the part of government leadership, but where
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action has been hampered by a conservative "establishment."

Where leadership is preoccupied with other goals, broadened
participation in decision-making at local levels and through voluntary
organizations may generate increased developmental demands, thereby
forcing higher priority for development. But increased participation
in national political processes may also become a coniuit for whipping
up popular support for the leadership's (non-developmental) goals.

Similarly, where leadership is committed to impractical develop-
ment ideologies, strong pressure for effective action from local levels
or voluntary organizations may possibly force more flexible and realistic
policies, though this may lead to counteraction through repressive
measures.

- Qhete leadership is already too responsive to actual or anticipated
popularApressures. broadened participation cleaély is inappropriate.

Widespread popular apathy, rural or urban, may be due to isolation
and conservative traditions, or to skepticism toward government programs
and promises or both. Community development and cooperatives can be
effective in overcoming fatalism, conservatism, and skepticism. However,
improved communications and more education are also powerful solvents
for isolation and conservatism., Direct efforts to broaden participation
are not necessarily the most powerful means of overcoming apathy.
Efficient and reasonably honest administration is probably the best

antidote to skepticism about government promises.



Administrative Effectiveness and Participation

Ineffective administration may reflect: Inadequate quantity and
quality of trainsd persc.mel, with reference both to technical skills
and to attitudes toward public service; widespread corruption;
inadequate funds, causing moonlighting and corruption, and also inter-
fering with implementation of competently planned and honestly admin~-
istered programs; poor organization and methods; vacillating political
leadership; overcentralization; inadequate consultation with and feed-
back from private groups whose cooperation is important.

Among these problems, broadened participation has a close '
relationship to overcentralization and to inadequate conlultatiéh;hélﬁ
some levels and in some kinds of programs, participation might help
control corruption, but other measures ar: probably more inport;ht to

this end.

National Integration and Participation

Cleavage patterns in developing countries can be classified
according to the degree of fragmentation, and according to whcthorysgg
ruling group represents a minority or a majority. Most nations £it one
of the following categories:

1, Fragmented nations with several or many major groups or
regions, no single group clearly dominant.

2. Fragmented nations with several or many major groups, one

group dominant.
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3. Countries with two roughly balanced groups.

4. Countries with a dominant minority, coinciding with class
divisions.

5. Countries with a dominant majority, and a sizeable and dis-
ruptive minority.

6. Countries with a major neglected region which does not have

marked ethnic or linguistic differences from the larger polity.

“
o

7. Relatively homogeneous population; existing divisions doﬁﬁ;t“
threaten unity or substantiilly influence policy.

Substantial tension not based on class exists in all but the
seventh.

The deyree of tension is a rough measure of the priority of
national integration relative to other goals. Both the degree of tension
and the pattern of cleavage are important in determining what kinds of
participation, if any, are useful in promoting integration. For examplr,
where a majority dominates one or more minorities, more democratic !
national political processes may simply. reflect intergroup hostilities
and lead to increased repression.

The degree to which groups ars concentrated regionally or intere
mingled also affects what forms cf participation may be helpful.
Increased self-government through decentralization is 1likely to be
useful in the first but not the second situation.

Finally, the attitude of the government should be considered in
determining the feasibility of increasing par ticipation as a means to
national integration. Governments may be: eager to 1educe tensions

through conciliation or through careful balancing of interests and
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power, or largely indifferent to the problem; or firm, not particularly
conciliatory, but not repressive; or repressive.

Broadened narticipation seems most likely to stimulate increased
and constructive attention to integration in those countries where the

government has been indifferent to the problem.

The Rule of Lawv and Participation

There is probably no other area where our experience with domestie
poverty programs can be so readily translated into an A.I.D. program
designed to implement the objectives of Title IX. During the last
decade we have discoverad shocking inequities in our legal irstitutioms
and processes; there is no reason to doubt that comparable phenoment
can be found in most, if not all, recipients of U.S. assistance.

The first ster in a Title iX oriented program of legal assistance
for a specific country would be a survey of the country's laws, legal
institutions and procedures, undertaken preferably by American experts
who have been active in the campaign to make our own legal structure
more responsive to the poor or in the civil rights field. Among the
subjects which any such survey should scrutinize with particular care

are the following:

1. Criminal Law:
Mesans for acquainting persons with their legal rights;
Prccedures for srrest, interrogation, bail and parole;
Conduct of trials, including nature and quality of the fact-

finder and law applier, availability of free lwgal
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counsel, rules of evidence, transcripts, method of
appeal;

Available sanctions against police for unjust arrest,
torture, perjury, etc.;

Substantive criminal law, with particular relevance to
penalization of labor and political organizational
activities, imprisonment for debt, penalization of

rights of free speech, press, etc.

2. Civil Law:

Means for acquainting persons with their legal rights;

Availability of free legal counsel;

Nature and quality of fact-finders and law-appliers;

Means for a.locating and extent of court costs other than
counsel fees;

Speed of legal process;

Means for enforcing judgments;

Means for enforcing or restraining administrative actions,
including right to judicial review;

Means for enforcing claims against the government;

Content of civil law, with particular reference to rights
of lessees and borrovwers against landlords and

lenders.

Whether A.I.D. can do more than catalog the sins of the system
is problematical. Many of the inequitius in a legal systeam are not

inadvertent; rather they zeflect the active or passive preferences of
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those who ox;tciuowbolitical pow;;. iut;.aipcc pioplo tend to be far
wmore aware of the content of law than of the.inutituéiono and procedures
through uhichiit is enforced, law may lag behind shifts in the political
balance of power. In such cases, A.I.D. should be able to develop
programs of reform with the full cooperation of the host government.

And undoubtedly there will be a considerable range of cases where either
the threat to vested interests will not be immediately perceived or
vhere the political establishment, for a variety of reasons including
conscience and enlightened perceptions of long-run self-interest,

will be sympathetic to some reforms.

If our own experience is any guide, two significant kinds of
reform will frequently enjoy a considerable degree of receptivity, if
the United States will pay the bill: Changes in the curriculum and
research interests and capabilities of the local law schools, and the
support of free legal services for the poor. Tha two are, of course,
intimately related, in that free legal service programs are necessarily
promised on the existence of a group of competent lawyers interested

in the legal problems of the poor;
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VI. Conclusions About the Feasibility of Carrying Out Title IX
Programs in a Given Courtry.

It can be seen from this analysis that there are probably only a
limited number of countries where commitment to political change is so
great and lack of sensitivity to U.S. participation in that process so
slight that a direct and fully cooperative attack on the problem cen be
mounted. In ;Q;h cases, Title IX programs should be given high priority.

Equally there appear to be a few cases where the possibility of
dealing with Title IX problems is, under present conditions, very
limited~-either because of the rigid status quo attitudes of the regime
or because of the threat to other U.S. interests involved in encouraging
or pressing a regime to adopt socio-political change it does not want.

In such cases, thought should be given, if there are not cther overriding
U.S. interests, to cutting off economic assistance altogether.

The main conclusion of this analysis, however, is that the bulk of
countries in which U.S. economic programs are being conducted lie in a
middle range--there are factors which may limit the prospects for Title IX
strategy, but there are also conditions which give scope to Title IX
xefforta and justify the expenditure of energy required to determine
precisely vhere and how Title IX objectives might be melded with other
U.S. objectives. Thus, in most cases, the kind of strategy concepts
outlined in connection with countries only partially interested in
political change and/or more or less sensitive to U.S. involvesent in the

process can be combined with the kind of strategies involved in countries

considered receptive to Title IX changes.
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The principal aspects of a cdﬁntfy to be evaluated in the course
of the analysis are these:
1. Attitudes of host government to&ard Title IX programs:
(a) commitment to political development
(b) sensitivity to U.S. involvement
2. Concentration of decision-making power.
3, Centralization of government.
- 4. Attitudes of government elite concerning the importance
of economic development.
5. Dependency on the United States.
6. Capability of leadership.
7. Extent to which government is limited either in scope
of its functions or magnitude of its operations.
8. Bureaucratic efficiency.
..© 9, Adequacy of communication infrastructure.
10. Legitimacy of leadership.
i 11« Extent of economic development and social changéf:
: . in process in the country.
«12,. Legitimacy of governmental institutions.

13+ Problems of national unity; possibility of fragmentation,.



CHAPTER FOUR

IMPLEMENTING TITLE IX: A.I.D. INSTRUMENTS * °

R

Referring to foreign aid as a series of "iﬁstruments" vaguely
;mpii;skéhat its programs are levers of change. The ambitious have
seen in them a gigantic carpenter's chest of tools for moving recal-
citrant governments and rebuilding decaying social orders. Reality

is ﬁot so simple. It is true that every activity of an A.I.D. miasion'
is instrumental to some purpose, and it may also be true that the
United States has nothing to lose anywhere by using its programs to
improve popular participation and governmental response capabilities,
But this proposition does not offer much guidance for program design
when these objectives conflict with other U.S: interests or those

of the host government.

Any effort’to describe aid instruments in terms of Title Ik
objectives will seem unreal if it ignores the fact that most instrument;
serve several purposes. There are probaﬁly no pure Title IX inntruments;
Even a program designed to increase popular participation may be seized
by a dgspotic clique or used to deceive those it was intended to |
benefit. It may be equally true that all aid activities can be ua;d
in such a way as to enhance Title IX prospects.

~ fhis possibility serves as the starting point for the éreaeﬁ;i

L ]
ot

anaiyoia. Presumaoly a program officer should review the potential
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Title IX contributiopq.oﬁ U{S. aid to government cqucigxﬁtq sustain
itself through the use of ién modernizing programs, while increasing

its responsiveness to popular needs. Such a review would have to consider
what each project added to the governmen.'s efforts. These efforts would
logically include the following stages, each of which would be eligible
for assistance under Title IX:

Analisis of country needs in each sector in which aid is offered.
Where the government's planning seems deficient because it does not reach
the silent portions of the population, the American contribution can
make an important ad&itive contribution ("'substitutions for participa-
tion"). Where the planning is defective because it does not provide
adequate means of responding to changing public demand, the United
States can help strengthen the government's capacity to do so -
("anticipatory institutionalization").

Project design within externally supported programs. Where éhe L
ministerial activities show concern only for economics or professio;al
(e;;., agriculture, public health, eduéation, etc.) standards, the
U;éf increment can be to support projects that may be in'themselves
"m;rginal" to macro-economic purposes, but potentially useful in terﬁs:
of reaching segments of the population not touched by other national
programs (''responses to unarticulated demands'). |

Resource mobilization for the execution of developmental grogréﬁﬁ. V
Where the go§ernment's financial resourcés come from taxes on the poor,
and its administrative personnel come from the families of the rich, 1
the United States can offer advice and funds to bring about a better

balance. . Where developmental projects are placed in the .hands of groups
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liﬁéii to be unresponsive to popular demands (the army? a guardian
burelucraéy? corrupt privateers?), the United States can take steps
to reduce its dependence upon such resources ("equalizing the burdens '
and privileges").

Generation of public support for developmental programs. Where
a government feels compelled to carry out unpopular programe for national
development purposes, the United States can help find substitutes for a
coercive posture toward the citizens involved. American aid can not
only provide communications support to agencies so engaged, but it can
also experiment with ways of inviting client groups to participate in
making the relevant decisions involved ("forestalling hostility and
apathy").

Efficient and effective administration. Where governments feel

compelled to substitute welfare standards for those generally accepted
by American public administrators, the aid input is usually "organiza-
tion and methods" advice. Title IX also suggests that American help
might generate other means of providing for the school-leavers, the
»urban underemployed, and others now placed on governmental payrolls
for want of an alternative livelihood. Efficiency and honesty in
government management are not problems of public administration alone.
Social and economic activities have to be considered outside the
immediate bureaucracy before conventional Western principles of admin-
istration can be applied. ("Administrative social substructure).

In analyzing A.I.D. instruments of change, our approach is to

examine aid activities at various immediate points of contact in host
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countries. We begin by considering U.S. sssistance to central govern-
ment agencies, including both their "developmental’ and their "support"
functions, with special reference to means of using modernizing programs
to foster popular participation. (Part I) Continuing the discussion
of U.S. support to institutions, we then consider those activities that
seek to promote local government and public and private associationms.
(Part I1) Tne third contact point we consider is economic policy,

taken on both national and local levels. (Part III) We then turn to
aid to non-governmental organizations on the national level, including

political parties. (Part IV) Finally, we consider transnational

activities. (Part V)
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'I. U.S. ACTIVITIES IN DEVELOPMENT ADMINISTRATION

Development Minigtries and Agencies

Development Administration is here defined to mean the introduction
of technology and the spreading of its fruits among citizens through
government action. 1In agricuiture, public health, education, and
industry, for example, governments work through their ministries and
‘a variety of private organizations to this end. When technical assist-
ants offer program advice to ministries so engaged, they usually perforn
as development administration advisors even \though they consider them~
selves agriculturalists, public health specialists, educators,

engineers, and the like. Two years ago, recognizing the intimate(

o (4,

relationships between one group of technologies and their administration,

14 ows o

the Philippine government organized a task force to modernize the

agricultural sector, recruiting about half'of'its members from cech-
nical specialties and the other half from sﬁé ranks of administrative
specialists. The Denizli project in Turkey, which began its operations
in 1963, also works with a mixture of technicians and administrative 1
speclialists in a regional modernization program. American aid missions

have only begun to recognize the potential advantages of using public ‘
i .
administration specialists as staff advisors in technical programs.

Development ministries engage in three forms cof program activity
\ , ' o
in enlisting the support of the citizens they regard as client groups.
. v ’ ’ SN
Each of these activities can be conceived in terms cf participation

C e C T

and response, for Title IX purooses:
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(a) They enforce laws and regulations in order to distribute the
benefits of their services fairlyl In this process, the dimensions of
participation are latent but potentially important. The Irrigation
Department of the Government of Pakistan, for example, has to regulate

' the distribution of irrigation waters through rules and watering

i

schedules. But enforcemant is accomplished through peasant groups who
assist in applying the regulations for distributing canal waters to
members of the water distribution system. In most countries the apnearj
ance of hoof-and-mouth disease in animals usually requires the health

! - il

officials to assume summary police powers in the condemnation of
' Yoo

disedsed animals. Usually the government asks the more articulate

ot

farmers to explain to their neighbors the necessity for the radical

3

vyt
e

policy.

1?x1‘ o

Similar examples in other fields suggest an important, though

scarcely obvious, ‘role for American technical advisors. Technicians,

4 o . , .'. .

must be concerned not only with professional standards but also with‘

1 )o‘ 3 ~; ,—4" - oot »,...

the political consequences of governmental efforts to regulate the

PRt il '

activities of private citizens in the intereats of national development.

(b) They may stimulate supporting and multiplying activities

VIR

from private groups. Sometimes capital projects such as roads and dams‘

may be used to encourage and stimulate other investments (feeder roads,

tertiary irrigation systems), In other cases certsin government
functions may be carried out by private groups organized by government
S T T « . Lo

3

initiative. In Turkey, for example, the Ministry of Commerce and

[Py

Industry has assisted, through direct financial support, in organizing
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Chambers of Co.nercc, Uaions of Chanbcrs, the Turkish Management
Association and the Turkish Municipal Association. The Department of
Labor has also given financial support to labor unions. The Ministry

of Industry and Commerce has given financial support to the Confederation
of Eaployers to develop collective bargaining skills.

Anerican‘projectlaid to these ministriesishould systenatically
seek to.add auch‘participation:increments where they_have been overloohedl
by the host governnent. .' |

(c) They develop a variety of means £or responding to the citizcn
demsndsnarticulated.asﬁa result of their activities, and for correcting
imbslancesvand excesses in the private sector. Even the coolest bureau-
cratic responses_tolcitizen desires tend to warm up when_the_citizens'w
become numerous and well organized.

In such cases, higher officials can often be induced to ms;e use
of citizen councils and advisory groups to find ways of reacting
responsihly'to such denands.' The Turkish nunicipal councils nentioned.r
above serve such purposes; Hhen client groups are transformed into
pressure groups, of course, public coacem over excessive devotion to
their interests may require corrective action. At this point the
clash of private interests and public intereat reaches the heart of

. the political process, usually extending beyond ‘the appropriate concerns

of foreign aid.

The Supporx encies
Most American professional public administration advice is

addressed to "auxiliary" or "support" ministries and agencies, including
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finance and the budget,yélanning, civil service, administrative managé4'
ment, and phblic safety, whose activities make possible the "developmentai"
role of government. The presumption is, of course, that increasing the
efficiency of these staff agencies contributes to the political capabil-
ities of the government. This presumption is questionable in some
situations. Certainly no developmental program can be effectively

carried out in the absence of the required logistical base of finéh&fal fj
and manpower resources. But there is considerable evidence Ehﬁf e
strengthening the auxiliary agencies in gbverﬁment ma; diéégfﬁuighé:

b
PR

' I PRI S
balance of political forces and actually reduce the opportunities for
at oy
Lkt L

popular participation and the need for governmental fesponseﬂ At a
minimum, American pﬁblic administration ad%isors'ha;z an Bbliéétiéﬁd”
to comsider whether their activities will have such effects. ~ . '

T;b‘éburses‘offéctién iﬁ“%esﬁbnée to su;ﬁ flhdih;s éie’idééibié:
to aid other soufééﬁ of political poﬁer ih order to kéép‘EhE Saéeaﬁéfak§'
responsive, and to refrain from further assistance that miéﬁi élréggth;ﬂﬁ
the capabilities of the civil service. The first course is bf;idasi§~Q“:
preferable, where it is possible.

Ald to iegislétivé bodies, especialiy in their'fact-finding and
investigative functions, is an example of corrective action that has
beenlonly rarely undertaken. Other ways of offsetting bureaucratic
domination include support to the judiciary and legal professional
groups, training political party leaders, attempting to broaden the
recruitment base of the civil service, assisting in the establiahﬁénf'

of quasi-public corporations, and promoting press associations and

other devices for adbanéing free inquiry and public information.
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.Decentralization -

:Decentralization‘offers a‘conyenient‘slogan for critics of-
, N v » ‘f‘:. [P S »n] b e T i P B i ’
‘ national”power,‘but,itxis:also.anhinesgapable aspect of participationu

The, language of, Title IX implies that efforts should be made to decen-
'tralize decision—making and the carrying out of programs. The assumption

\is that decentralization has uniform and predictable effects toward;

R

' increased participation. The general truth of the assumption Vo

2

obfuscates a number of difficulties encountered with various kinds of
governments. and with the remnants of widely differing local government

S
).:‘ \F..,i
. \

frameworks when they are. used for, localized development efforts.,
The desire for increased participation must be weighed against
. the problems of overloading poorly staffed and inadequately trained

30
‘s

'ministriﬁs. At the local level therc are problems of overwhelming
1local leadership anducreating,lqcal reguirements,thatIstifleélocal o
initiative as much as they offer new opportunities, The land reform

program in:Vietnam'posed goals that clearly, exceeded ministerial .

capabilities in 1955-61 In Pakistan, Village A. I.D. .and more recentlyﬂ

e v‘»n-( A
3

;;Basic{ggmocracies ?;aFQA,?° many tasks on(village leadership that L ﬁ
,'effective e*ecution”of any single task was difficult, and b“’Fa“¢F9t4ﬁ}?
" control may even have increased under the guise of decentralization.”ﬁ

”Hence, the decentralization process requires a continually changing

N

m‘balance between ministerial readiness and,‘ocal capabilities.‘
. The mere existence of legal sub—diyisionsginﬂalstate, e.8ey

municipalities, provinces, parishes, is insufficient reason to assume

deuelopmental viability of the local unit.. K For example, projects in

puhlic works and agriculture assume not only a degree of logistical
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competence on the part of the central government, bu¢&a1£6%aaggé§E?Ia¥%ﬁi ‘

u—'\'«-f

many cases that the legally defined local unit’ b“unwieldy bf“inappro—
priate. An overenthusiastic ministry may create loa 1 tndts” designed
to its needs and limited by its present capacity, while otﬁer’Hranches‘”

of government establish entirely different geographical and ethnic "' '’

boundaries, sometimes in competition with other ministries. Moréover, °'

vaos
~

different priorities for the development of local'government”unita*
are often established by differént ministries.’ It is not’ uncommon
for ‘ministries of educati;nfto'focus‘dn intermediate urban' centeirs"’
while ministries of agriculture press for' improved agricultural educa~- "

~tion in more remote locations. To° the extent 'that’ decentralization is

1}r1,, [

the product of ministerial competition and uncoordinated extension of "’

governmental services to local wnits, the liKelihodd of confusing anid

PN
I i

inhibitingllocal;barticipAtionwia'enhanced‘or“'at‘léaét;'thé

,cumulatiye emergence of viable local units ia made more difficult.

[

3
i sfat AL

requires an affirmatiVe answer to most of ‘the’ following questions.

1.“ Does’ the proceaa of decentralization strengthen local” units

5ot

in & form that is compatible with longer-term goals ‘of national ‘and

. \
« 1 + LT - - ' + s oz i - “ . = PR
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local government?

Yugoalavia is'a good example of a country with 2 well conceived .

v

‘and ambitious program of decentralization that hadlthe purpoae of ©

subduing ethnic, reéligious and regional rivalries while also' feeding

‘into a national devilopment effort. Started in 1951, the decentraliza-

A decision to' decentralize administration in national ministries N

f

tion process was phaaed into the establishment of increasingly effective'

local inatitutions; both ‘urban and rural. The process was not cdmpfetedf
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untu~‘51§63, .when. autonomous .rural-and :ﬁrbin-i’co_hu ‘were ‘legally...: n
established inthe new Yuﬁoalav ‘constitution. ' Less well conceivéd.:.:
and.fragmented exanples .ﬁc;ude the effort to :reforl; land tax-collection
in Vietnam or.the. local u'sd'c'iationo to collect irrigation revenues in -

the Philippines..

27 Does the proposed ‘f:.li'ang'e' actually increase the capabilities
of local ‘government and encourage local participation?
Nearly every government in the Third World is skilled in ‘éreating "
a fac’:'a!de‘of' decentralization and, under pressure’ of di’drgiv‘e'r':s 18
prepared ‘to endorse projects which it knows vastly exceed the existing
capacity of local units. In fact, such programs can serve the inter-
ests of ‘a government that wishes to increase central control. 'For '
example, in ‘Koréa in the late 50's, locally elected councils became ~°'*"
the vehicle for Syngman Rhee's dominant Liberal Party to éxteﬂd"fi‘s e
power. 'In ‘the absence of competing parties or deveicped local ™ '
interests, the ¢councils never promoted any meani‘ngf.-u'l form of ‘bdiit'ictarll'}
plrticip ation, nor did ‘théy "contribute to economic developmen t “

3. Do the local Asubdiviaions promise to increase local rsk:ljljlr:s ’

16 ‘the “admidistration Of asslstance and a readiness to assume more
fuiictions as inftial ‘siccesses are achieved? '

Decentralization on' a “"one shot" basis does not necessarily put
1in'to ‘action a process of ’dfdﬁeisioh of powers and functicns that will
stimilate local activity ‘and sfféét overall productivity.’ Some ™
efforts at decentralization are ‘wholly cynical. "'Péi"eit&bl"e‘,""blibte

of Uganda first used ‘constitutional promises’ of decentralization'to



gain Buganda as an ally against the Democratic Party in order to come

to powver. Once in power, Obote felt in;ecure and threatened by Buganda,
finally demolishing the relationship when he felt himself strong enough
to do so. A more rewarding effort was the Barrio Charter Law of 1959

in the Philippines. The parties certainly saw the barrio scheme as

a ney vehi:le for political privilege and patronage, but the program

was accomplished by effective efforts to strengthen local government.
Though the barrios feel the vicissitudes of party politics and must
still deal with heavy-handed ministries, the new program reachéd all
parts of the country, was attached to an existing infrastructure of
local government, and was accompanied by a massive effort to train
elected barrio council members. Over 200,000 barrio leaders have had
short training sessions. While the scheme has been increasingly )
politicized, it has firmly established the local unit in relationd;g
national politics and given it an identity within the politica;‘syqtgg ,
that will not be easily undone by central government. The barrios can
make doemands on government and are{recogniged as a meaningful unit‘fqr)“

political action.

.
N !

4. Does the program to decentralize envisage a continuing build--
up of local activity and author#ty that will neighg; st;fle 1oc§}“§pqﬁgﬂl
in early phases nor inhibit local initiative after earlygsuccesses?

Perhaps the most difficult aspect of decentralization is the ngqg'
to reasgsess continually the progress and expansion of localized activi-

ties. In some instances, such as Pakistan's Basic Democracies, so many,,

functions may be imposed on a fragile and only partially qndqrstopgxf}
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local framework, that the local leadership is confused and even more
depenuent on administrative control and direction than under the

earlier more arbitrary and less ambitious local programs.
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II.. U.S. ACTIVITIES TO PROMOTE LOCALLY ORGANIZED INSTITUTIONS .

Rationale and Instruments

Several A.I.D. instruments are designed primarily to increase
local participation and the demand for participation--participation in
the decision-making and implementation of development, particularly,
but at least indirectly also in the benefits. These instruments include
community development programs, cooperatives (for production, marketing,
electrification, etc.), credit unions, and private local associations
(e.g., 4-H clubs). A.I.D. has also sought to promote participation
through improving the effectiveness and responsiveness of local units
of government. These instruments create "demand" for Qarticipation,
while those in Section l--to follow the economic analogy--address
themselves to the "supply," i.e. to the pgovision of ipstitutions
and opportunities for partiéipafion. (This is nof a hard and fést '
distinction, because locally orgaﬂized institutions like coops also
supply some of the means for participation.) qhderstanding the nature
of that demand, and its likely repercussions upon the political and:
administrative systems of the country, will help in making these - ‘
instruments more effective, particularly as they move from siﬁple ‘

demands (e.g., a well, a school) to more complex ones (e.g., contibl;’

'- of a share of tax resources).

Most of A.I.D.'s experience with these instruments has been in
ruzal areas. Yet the pace of urbanization in countries of Latin

America and elsewhere suggests that their adaptation for the urban '
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areaKLnEeds to be explored, or alternative means of participation for
the urban population need to be found. In the rural areas also, new '
instruments may be needed where coops, credit unions or community -
development programs—-as we know them--do not fit the local situation.
It is perhaps most of all in the interaction of the locally organized
institutions and the modernizing (or alternatively, regressive) acti- ™
vities of the government that more understanding and more work is

needed.

Locsl“Participation Instruments and the Political-hdministratiye Structure

Localized assistance cannot be fully assessed without some frame-

work for judging conflict and opportunity in the political system. In

some countries one finds only a single fragile political hieratchy

"’ . [N

which is barely able to sustain the government 8 legitimacy. Localized

SN { LSRN

'demands can quickly become a major threat\and any power base outside
government is tempted to topple the entire’regime. Indonesia existed N
on this basis for many years and Sukarno s failure was in many respects
his inability to create new hierarhhies in}the society relevant to :
national goals.

In the next stage a dual hierarchy emerges. most often around a
differentiation between political or policy-making figures andvthe |
administrative machinery. Most developing countries have reached thie
sta;e, but where they have not there is a need to encourage the )

pristine form of political differentiation that provides alternative

channels to power and permits some forms of competition for power.
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Quite possibly a symbiotic relationship may emerge at this point-rforl

example, in Pakistan between military and civil service, or in India
between Congress Party elite and civil service--that makes further
sharing of power difficult and restricts the opportunities for
localized activities to relate to the power structure. The dual
hierarchy is essential to creating a degree of specialization in
national government, but it can become an obstacle to localized growtnp
when/the duality 1s easily merged back into a single hierarchy.

In more advanced stages of development, where institutionalization
,has defined the political and administrative framework ofigovernment,“;i
the possibility arises of encouraging task-oriented or competing

hierarchies. Such hierarchies provide reinforcement for a government

[N
f T

and increase specialization in the political process, as well as in

F AR O

other economic and social endeavors. Several countries where A 1. D.

: 1111 e pia

has been judged successful, such as Korea, Taiwan, and Tunisia, have

L .
o ERANRE

enteted into a stage of development where such specialization is being
M (’j !
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accepted and promoted and where therefore projects which promote .

TN SO LR SR 3 o,
participation are more readily acceptable and the dispeision of po;er
is less often viewed with suspicion.

Any given form of localized assistance mnst be’evaluated and
implemented in the light of a political estimate something like tne
above. The various A.I.D. instruments normally used in this area, e.g.
community development and coops, create different kinds of demands that‘
have different kinds of effects on the power structure. Simple demands;

such as for a new bridge or well, create demands upon the existing

hierarchy but do not essentially change it. More complex demands,
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l hﬁéﬁ%ﬁf, such as a share of control over resources going into projects,
or even more advanced, a measure of autonomous control over tax
sources, do in fact begin to create differentiation and specialization
in the hierarchies.

Almost all of these instruments, when initiated by A.I.D., have

- the implied goal of moving from single to complex tasks, from refining
éhe}singlé hierarchical structure (where it exists) to one more
diverse. One case mentioned earlier is community development in the
Phiiippines. There the barrios have moved from single demands upon
the central government to a degree of genuine autonomy and have

-lwrdévgibied linkages into the political and administrative structure '
4a€fgévéfal levels. | |
?”ixwxiketiﬁé know that in ﬁracticé A.I.D. efforts in this area are

" often frustrated. Sometimes this is Sécansé of cultural faééors,‘é.i.
thg 1acﬁ of receftivity fo the ide£<of\a cooperative for profit in

. rugafﬁfﬁ&;ﬁééia. 'But often it is because the demands of these insti-’

,Vﬂggtioﬁ; ﬁéet résiéfaﬂce on tﬁe pafi of the existing power’structure;ﬂ
In iﬁgiihﬁd, éommunity development programs were first absorbed by '
A’ the Ministryyof Interior (the single hierarchy) and later overrun

s

gyuébunter-insurgency programs which substituted largesse for local
‘control, and central adminiscvration for local participation. Such
exampies point up the fact that efforts to promote local participatiéﬁ':
can be expected to meet some resistance from the existing power

structure. By posing a "threat" to it, they may actually bring

about a regression in differentiation and less, not broadened éouréés'\
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of power. Failure to anticipate that resistance often }eeds to inptisu—
tions whose original purposes have been diverted or d;etorted or siup}y‘
stalled.

On the other hand, when the local institutions fail to generate
demands upon the system which it might accept, the potential for
differentiation is lost and the dynamism in the system atrophies. Thisl
also is evident in some A.I.D. programs. Coops which continue to demand
large government subsidies when they might develop private c:edie,
resources perpetuate the narrowness of the system. Community deve;gp-'f
ment programs which never go beyond a steady demand fot physical
structures pald for largely by central government (or U.S. ) funds do
little to broaden the power base or develop differentiatiqn of qustioq:
Governmeqt in turn is not stimulated to give more {ree‘;ein‘epﬁ eg;hority
to qr%ya;e_}nstitut}one or to modify its'pateern pflcontrpy.

| AfIﬂD, programs in.thierefea,_;he:efore, should proceed frqq'en\v
anaiyeislof the poyer'epggctuqei the~go;gtq of resistance to greater

- L o ! . .o . N -

diffe;egtia;iqn'of the_et:qgtuge. ;he neguge:of demands thatlcag beﬁ )
put upon the system and the ways in uhich the tesistance mny be ovet;’
come, In general A I D. must be .aware of the linkages of these ,
1neti§utione into ;he pol{;;ee; R;ecese. A.I.D. tries to.mninte;n these
progrems‘freelfrpm JpoLi;icel“ ;nge;veuent by insisting on at most a
link into the bureaucraeyg_h¥e;_1§‘§he_rea1 objective is to provide
more access for citizens to the political process, then linkage to

party politics, national associations and other nonadministrative _

oourcen»of power may represent success for these institutions.

The following charts, one for community development, one for
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ééops. show some of the linkages which these institutions can have into
the power structure through the way they éperate. They provide the
beginnings of a check list which can be used to measure the degree of
differentiation represented by the demands of these instruments and to
suggest "next steps" with these instruments which can be taken to help
hbbf the power structure toward being more diverse and permitting of

more access to power and participation.

Local ‘Participation and Development Priorities

Comat Yoy

Participation is both a means and an end. It is a means to

PV :

ﬁgreatér control over one's environment and to improvements in one's
:ii;ing conditions. It is an end in that it provides the dignity and
psychic satisfaction of having a share in the control of one's environ-
ment and the étructure of power. But we must be careful to distinguish
"between the form and the substance of participation. Where the most
Fritical issues are national, not local--e.g., land reform, allocation
of national resources--small amounts of local participation may not
provide meaningful participation either as a means or an end. It can
be looked upon by the power structure as a means of diverting popular
pressures into low priority areas. Or local participation and even
autonomy may simply be ingufficient to affect national issues. The
Philippines may be a classic case in this regard. The community
development program has provided the barrio many linkages into the

power structure and has likely prevented a greater distancc being

created between the ruling classes and the bulk of the population.
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Agricultural Production Coops
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Still it has not been able to bring about a shift of national resources
into the lagging agricultural sector, exert much influence on the major
question of land reform, or to check the growing inequality in distri-
bution of income.

A related problem arises when the demands for participation are
created but there is no direction of these demands and of local parti-°
cipation toward programs which really achieve development, i.e., a real
degree of new control over the environment. Programs which simply

emphgsize filling immediate "felt needs" over long periods of time are’

vooee 0N

subject to this criticism. They place heavy and often excessive demands

.....

" . ,(ﬂ\r -

In Laos, for example, community development efforts:have gone on for

AN ,f Av?‘»«'

years in the absence of any national development effort. This has

e s t PR

resulted in a continuing drain on U S. resourcea to pravide the cement,
‘,t‘\“ﬁ‘,q,‘,-s, 5 ;,in,) v (

bridges, pumps and other materials for the local projects without

'X{g& , .

lasting changes being accOmplished in the villages themselves. This

type of. participation without development may:create, more :rather than;.: .
et : S d

less frustration in the long run.- 3;

s+ Cooperatives and- credit unions, though geared more - to concrete

N

‘changes in the income and development patterns of the membership,

\-11

have similar effects. Cooperatives may 1obby for subsidies and market

protection that deter rather than add to national development opportﬁﬁ:m
ities. Rural electrification coops may drawloff scarce managerial and
financial resources from higher priority production needs.

The pnint of this discussion is that local participation projects

which are unrelated to changes in national policy or national development
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efforts may produce a politically as well as economically meaningless
form of participation. They may divert the population, the host
government, and the Mission from higher priority concerns which will
later overshadow the degree of participation achieved. These instruments
therefore are most effective when they are introduced in relation to a
fairly clear set of national priorities and developmental'efforts.‘ In'"
that way they add to national'development; *The 1ink'in each country @“
depends on the nature of the situation.: ‘In Nepal they may’ serve as’'a’; |
prelude to development, laying ‘the” base for a more effective participa- ‘
tion in development at ‘a later time. " In other countries, they may |
become a useful adjunct to centrally directed developmental efforts. J
In.Korea, for example, community development villages vere- found to’ beA'
Amorefreceptive to change and‘were“able and willing to take more“advantage
- of;the technical‘and'capitaI inpdts'coming“from“the‘central”governmentf

, But it was the ‘central’ government, after many years of neglect‘ which

| Hfinally made available these technical inputs for the villages to put

o to work.
: important facets>of the development process, both‘political and economic.
But they are not the whole. process.- - They .can. make demands upon¢the
system,, but if. those demande do.not; lead to. real improvement in the
memberships' long term,prospects,,they,may not produce»satisfaction.z
They can develop links between national government and the outlying -.
.population. But if the national government uses these linkSPas:a |

diversion from attention to critical national weaknesses or inequities,
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then they become a substitute for change instead of an instrument for.
it. A.I.D. nissions have the task of analyzing country situations,
pinpointing the obstacles to development, the role that locally
organized institutions can play to overcome these obstacles, and the
other nationally focused efforts that are needed to make any local
programs really meaningful and effective. To proceed with the
instruments for local participation without making those determinations
18 ¢ run the risk of overstaging their significance (e.g., measuring
progress. by the number of local council meetings, or the number of wells
constructed) or, perhaps worse, underutilizing their potential to

affect the other facets of development, e.g., placing a higher priority:
on meeting a steady stream of unrelated material demands than on using.:
these instruments to achieve, say, a greater allocation . of inygs;pgnt,wg
resources and new economic opportunities. to the rural secto;,;to&;gbby;ﬁ
for better technical services, or to develop a tenant fatmer;vo;céjiég 0

national affairs.

Local Governmental Units as a Focus for Expanding Participation .-

A.I.D. has paid little attention to local units of government.
This is not hard to understand. Most development policies and programs’
proceed from central government ministries. Many countries being '
assisted, moreover, have serious problems of national integration which'
improved central government effectiveness could help to overcome.

Assistance to local government units could be a gigantic task in terms -

of human and perhaps capital resources: it would seem more feasible '
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to dqvclqp in-country competence for improving local goverunent by
concentrating on the competence of central government ministries and

the development of in-country education and training institutions, both
of which would spread out in their effects to the local level. We know,
for example, that recent crash efforts in Thailand to upgrade provincial
governments havé involved very sizeable capital and technical inputs
that would likely be unavailable where security considerations are not
prasent. .

Yet the contrast between A.I.D. efforts at community organ%zationé-
community development, coops, etg.--and the limited attention to local
un;;s-of_government is harder to explain. It quld seem that, apart ..
fro; the traditional emphasis_on dggentrglgzation in A.I1.D. philoqophy,
local units of government hgvg_ﬁoé'been congidgred prime tatgetsgfor |
_;ncfggqu"pggtizipation. Two conqide;ationa should alter this opinion:
the ;épia :u;banization process which makes urban units of government
keyAéléqgQ;; in providing for partic;pat;on in all thrge senses of the(
word, quvghe_igpor;an; relatiépghip betqgen'community'patticipatiqn R
pfoject?|fndIPOLit;gal-QQm;nia;rativg structures discussed earlierz

| Ong‘51££1éu1t question is what units of government should be' N
supéorted for what purpose. Is a village a viable unit for agticultu;ql
development emphasis, tax regource control, education? There are
obvious conflicts between desiring to promote the most locally oriented
base of participation, e.g., in community development programs, and
the need o develop viable administrative and developmental units.
A.1.D. progran instruments are actually helpful in this regard. For

they are usually geared to functional considerations and can help
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develop analysis of local government needs on some kind of objective
criteria. Thus perhaps the most effective A.I.D. instruments for
assisting local governmental units are the economic planning and policy
advisory programs, development loans, and P.L. 480, rather than the
supplying of public administration advisors to each locai unit of
govérnmzut or developing capital projects "on the local level." A.I.D.
efforts would thus inélude encouraging natio;al planning units to N
involve local government officials in the planning process, urging that
gectoral plans and projects involve a high degree of decentralized
administration, adjusting service on national tax policy and adminis-
tration, building managerial concepts of decentralized authority into
developmental programs in agriculture, industry, etc. ' |

For example, in Korea, in implementing the Second FiverYéar Pléh;
regional planning and analysis was encouraged for answeriﬁg queétisﬁgiéf
siting, priorities, inter-industry effects, etc. This brAQghtllocalﬂﬂyl
government units, urban plénniﬁg bodies dna 6ther eleﬁents of tﬁe' o
society into direct contact with national planning whereas Séf6§z'igéﬁi_
and national planning had been large1§'ﬁnrelated. One resuifﬁﬁgsﬂégw;w
sensitize the national planning body to lécal'considefafioﬁ;? ségther
was to raise the perspectives of local officials.

Development loans and P.L. 480 programs are other instruments
which can be used to help develop administrative aﬂd finanéi@iﬁ e
capability. Waterworks, sewage and similar municipal projééés ééﬂ ig;m
used to help develop municipal taxing and administrative powers;l |

In encouraging decentralized administration of its ptdgrams,

A.I.D. facegs a difficult operational problem. Local units of governmeht
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are often less efficient, sometimes more corrupt, usvally less scrupulous
in keeping records than national ministries. A.I.D. can 111 afford
gross misuse¢s of resources. Therefore, to 'put its money where its
mouth is,'" 1i.e., to support decentralization of authority in its own
projects, may require a higher degree of risk--one which may be justi-
fied by the importance of the goal, but which A.1.D. cannot undertake
-lightly. On the other hand, program loans in place of project loans,
P.L. 480 TitleII with sales proceeds used for development in place
of Pood-for-Work, and other means are available whereby A.I1.D. can
consciously take the required "centralization" out of its own programs.
There is a distinction of course between devolution of authority
to a legal personality and decentralization of function ffom the
center. A.I.D.'s role has been limited in the former cése, because ﬁhe
decision to establish locally elected bodies in place of appointed
local 6fficiala,‘ot even how to organize administrative units of the
cowritry, 1s one related to highlylééﬂaitivé,‘iﬂtéfnal politicaivh
considerations on which A.I.D.'s édViceffsfééfeii invited. The
instruments mentioned in the'preQibua.phréé;apﬁtﬁguldféppii t;'bbfﬁ'T
situations. But they could have different effects. Improﬁiﬁé:éﬂé:"
effectiveness and responsiveness of décentrglized units of the céntral
govethment apparatus may improve paftidiﬁation'in-seVeral ways but
may Q}so reinforce the single hierarchy, a degree of paternalism, and
the resistance to local autonomy. This may not be a bad objective,
since it could be one form of participation with which both rulers and
tgled are comfortable, i.e., within a fairly paternalistic, centralized

system of government. We should not think, however, that this leids
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sutomatically to asutonomy.

The kind of assistance to be given to local units of government
thus depends on the nature of local participation which is being
encouraged or is desired. Where A.I.D. or the host country is assist-
ing in community action programs, assistance to local government might
be phased in to help overcome resistance to demands created by local
community ptojec£s. There is danger that A.I.D. might assist in
dominatfon of the community programs by the local government apparatus.
But with some care exercised, A.I.D. can assist in creating a more
dynamic situation between community demands and governmental respounse,
at the local a8 well as the national level. For example, a cé;efql
review of tax resources and budget requirements in a province nnyg}ea@
to recommendations for more autonomous control of certain tax
resources for the provincial governor, qaaignnen; of certain gqalp_co

the private sector (commercial credit and investment powers to the

coops) and new and different tax sources for the national government,
i.e., encouragement of greater specialization and differentiation of

function in ways that help overcome resistance to new forms of local

participation.

"Urban Areas: Special Considerations

A.1.D. has recently issued guidelines calling attention to the
need to develop instruments for helping countries meet the problems
that arise with urbanization. These guidelines, however, refer

primarily to technical assistance in housing finance and urban plannisg;
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and in some cases investmsnt guaranties and loans for housing. They
have been related only indirectly to the issue of participation.
Obviously, such programs can be shaped to improve participation,
e.g., savings and loan associations and housing cooperatives enlarge
opportunities for citizens to engage in housing decisions, urban
plann}qg can be carried out in a manner that will solicit views and .
actions by private groups, etc.

 Less consideration has beenwgivqn._howgyer,_fo_dcvoloping conq@n-
Aty action progrems within cities. Such programs are not directly
tray,fcrable from the rural areas to cities for a number of reasous.
The appropriate units gf organization are more difficult to determine
(e. g.l,__\v\.i'hat. 1s .c_qnpat‘ablg( tg_ ghe Yi}lage in comsunity development:

a ?{sqgig;,ja}y&gd, a blqck?). P.L. 480 Food for Work programs are

lggg relevant, for cities are in the monetized sector of the economy
and %;gg}iygod“qf divgrpipn iqthus»grgag}yviggteased.: Su;glug property,
on tés pgye;;hagq,:is probably more relevant and immediately useful in |
utbanpgqqups ng easier to check on.

'.Pgrhqu most important in the Title IX context is that the
considerations discussed earlier--the relationship of such activities
to ghg Po{igtcal-adniuiq;rntivg structu:q—-apply with even greater
force. The cggies have a higher Level.of education, more mass media,
and greater interaction between government and any 'local" project--
that_ia, any action program on housing, sewage, schools, health or other
thinga meaningful for urban citizens will touch almost immediately

vith government offices and programs related to those areas (which 1is
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not necessarily so in building a well or community center in a
village). For these reasons, cities are often more politically vol-"
atile, and, consequently, citizen organization and action within a
city is likely to have very early repercussions upon the system. We
kngy, for example, from the experience of 0.E.0. programs in
American cities that the reaction of ¢ity administrations to such
programs has been often adverse or at least sticky. The urge to
“control” such projects on the part of the existing elite in other
countries will be no less prevalent. Finally, urban political activity
is often deemed more risky to the national political structure than
rural activity; large-scale urban unrest can sharply divide the
political structure, create instability and perhaps touch off revolt..
While these considerations add to the sensitivity and risks of
such instruments, they also add to their potential. Because they are’
deemed so politically important, they lend themselves to involving
activists in constructive vehicles for change (as in the Dominican
Republic). They can become the vehicle for comstructive political
action for private associations (e.g., labor unions involved in
housing). In other words, whereas community development work in
villages may be a long, slow process of awakening people to a sense of K
initiative and control over their environment, the populations of
cities may be more amenable to such involvement, more capable of
quick action, and more able to translate the effects into new fdrms“
of political participation.

In developing greater use of these instruments, another ~
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consideration is important. Recent events have made the United States
more aware of its own urban problems. One reaction might be to with-
drav from offering assistance to other countries in an area in which
the United States must do so much rethinking. But a more dynamic and
useful reaponse would be to embark upon assistance programs in the
context of a more equal interchange of U.S. and host country ideae on
“how to solve urban problems. For example, there might well be eeminars
bringing together community development leaders in the American ghettos
with counterparts in other countries, or city administrators or urban |
scholars with their counterparta. Already the "reverse Peace Corps"
idea has been introduced into U.S. cities. It is raee thet the United
Stetes can, in the aid program, undertake efforts on the basis of a
:metual search for solutions to common problems. The opportunity--'
fraught with problems and sensitivities at first glance--should not Se.f
quickly rejected. A frank recognition of our own problems will only
raise our prestige abroad, the use of people involved 1n our own urbae
development will only enhance our (and other peoples') unﬁerstanding
of urban problems, and our ability to transmit, and receive, skills
will likely be enhanced rather than diminished. |

In terms of aid to decentralized units of government, the cities
QAy provide a natural and viable unit on which to concentrate attention.
Our own experience has taught us that cities in time demand a measure
of community participation and control, and a degree of autonomy to
adjust to the problems of change. They are large emough and economically

integrated enough to justify degrees of financial autonomy. In Turkey,
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the municipnl governments comprise one of the key areas in which

government and citizen interaction takes place, and in many ways a more

fruitful vehicle for encouraging flexibility and responsiveness on

)

the part of the central government than programs of assistance directed

to the center. Cities are, finally, sufficiently limited to avoid

scattering of A.I.D. efforts in local government. The cities, in

r P 3 f: v R " T e

sum, may be the beet place to develop coordinated programs of community

3 Yot

ane w0 oo L . - . [ )s"-'*’z n'l‘ Vs
action and local government effectiveness leading to a more diversified
[F U TS SN "M‘x It .

and satisfying power structure.
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III. ¢.U.5."-INFLUENCE ON ECONOMIC POLICY AND PLANNING

ébgs'bf A.I.D.'s most effective work in recent years has been
done in’ countries where it was influential in making economic policy
nndziﬁhbihnhikk. The key to this success has been sufficient A.I.D.
resources, and host Eountfy agtéenént on what should be done. Instru-
ments in this srea include technical assistance--in such areas as
planning, ‘taxation, monetary and fiscal policy, development of finan-’
cialliﬂéfitdf16ns, pricing policies, and the use of credit, savings,
and investment policies--and capital assistance for sector devti&}héﬁt,
balancé of payments support, dnd.thé"dQQeldpiint of banking institu= |
tions. These instruments are geared to ptomotidé écdn&ﬁié:gtowiﬁ:;ngﬁ
to assisting in institutional de?éidpment.

In a disturbing number of cases, however, tapia gtowtﬁ'has:ﬁot"
increased participation enough'to'bvércbhe‘thé sense of alienation of
large bhfts'of éhe'bdbulétibﬁffroﬁ the established political structure.
However, as we saw in Chapter One, economic growth and dévéioﬁﬁﬂhé“éﬁﬁ
enhance p&rticiﬁagion'and broddéh'thE'Saéé'of'ﬁoliticﬁl ﬁafticiﬁkéibﬁ: :
Economic development is also the field in which the United States
normally has the most entree. This means that economic instruments
may be the most important ones available for achieving Titlc;IxMObject{;;
ives1in host countries. . |

.. To assess the use of these instruments, and to resolve some of ..
the potential conflicts between better economic policies and wider ..
participation we need to look at countries in getqs of their developnengu
position (degree of economic "modernization"), their degree of

participation and their capacity to govern. In some countries,
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e.g., India, the sccent on participation may be already so great that
concentrated economic development efforts--vhatever promotes growth
most effectively--may be the most important contribution the United
States can make, for growth in these cases is likely to be distributed
widely and involve considersble participation. In other countries,
economic programs may be meeting the requirements of the country in macro-
economic terms, e.g., Brazil in stabilizing prices and supporting the
modernizing sectors, but with little or no promotion of participation
in any of the three senses of the word. In these cases economic
instruments need to stress in their approach and implemgntntion the
broadening of participation. There may be cther cases where the
capacity to govern has priority over further development effortq or
increased opportunities for popular participation, e.g.,‘thg Cpngqf
Looking at the specific instruments, we can see that programs in '
the various areas of specialized econom;guppecgrgﬂcap be directed so
as to maximize participation, aopet;mep ;94Fhe gbott_;;gland_vggy often
in the long run if this dimension is built into these instruments at

an early stage.

Economic Planning

In the small number of countries where the United States is K
providing substantial aid, U.S. advice on economic policy add’pladﬁing
is often crucial. There are a number of other countries in which
U.S. advice is also sought, both on the techniques of planning and the

content, though our small resource input often means that a number of "
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favored polic} cburlcl are foreclosed as unfeasible. That U.S. advice
is sought and taken into considerstion does not, of course, alvays
mean that it is followed, since planning decisions must inevitably be
political. But the fact that we are heard at the very least means that
many ideas are introduced into the planning process that would other-
vise have been lost and that our preferences may affect the final
deéisi&ﬁs..-Thézﬁlihhing process, into which our concerms are intro-
duced, can fhus'bé'thé‘arena in which Title IX considerations are first
raised vith a host comntry.

Equally important, the'plannihg proéeqs'providea an opportunity to
agree on a strategy for development, with all that this implies for |
gogls, priorities, and choice among alte:qat;ygicoqtses.=VSugh,p&i“_;A
attategylofigrg.anloppp;;pni;y'tq_goqsngr the wide range of objectives
that extat 1o the real world, =° weigh explicicly the bvtvfédv?,t.
-éffgg@ﬁzqg,‘for example, a;terngtive”grogﬁhlpo}ic;es on the ;ub;;yténég

. sector, and to try to.make an 9??1“?@:¢h°1°9f,, _ -

.}t:iqjimgpftang;to recognize that planning itself has a Title IX

aspect. .In many countries plans for(qugtp;gxynd fiscal policy are
-made aﬁathgﬁtopdapd simply announced. While many of ﬁhe isgﬁeq.in;éIQQ
-teéhnigal_gcoppmicp,‘qimply prqmulgation miqses én opportuﬂity :0 #a;r?
on a public discussion of objectives and alternative methods. Hher;i”
planning concerns the expenditure of public funds and the p;epgrgtionl
of projects, the planning process can be broadened to include meaningful
pnrticipqtion by operating as well»aa plaqning officigls and lqca{:_..
as vell as central government peoplg. ?hiswis the way tﬁe Northega;;‘

Development Plan in Thailand is to be carried out. The planning
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assistance we provide should include people who understand social
sectors as well as macro-economists. By engaging 10@.1 1naFitq$;ony
in the planning process through designing p:pjgg:g\?q ;hq loca@%sy and
discussions of cector priorities the planning p;ocgsgﬁvil; increase =
participation while making the plaps more xeal;qgés_gnd re}evypt FO;
people's requirements. \
Politicians have fEQQP§9§1Y”f§}1P4“§9_?3¢98n1?e'ShthOte'QPPealv{
of.logal‘paggigippt;on in.project ges;gn,' The elgPora;e_Rg¢ Book 
procedure used in Malaysia is at once good administration, squd |

.participation, and practical politics,

Tax, Fiscal) and Monetary foliciea'_

’f'f%géthéf;ﬁfai;ﬂfiﬁéﬂi; ;nd.dﬁdetafy pbliciéd"cdnetitufe the
major 1£ffﬁen¢e Sﬁfﬁtdbtﬁt A combination of policies determines
whether Q;GVEH-1§‘fh:t'6fﬁb16;;'hnd"ﬁ bad mix can result in no growth
at all, But if growth beﬁefffézbnly those who ‘already receive a
digﬁfﬁbgfiioai;e.shhfélaf the national income, continued growth 1s
doubtfil in cases where the modemn sector is small and mational
i;asiiity'hhd iﬁfegratidﬂziﬁ'éﬁbjéct;to éhallédge; Hence in’ the -
‘ﬁ;dé}AQQQIQped ébhhtriéé;'bhich'éoﬁmbhiy>ﬁave a large traditional
agficdi?ute sector, growth policies will need to consider mot only
the rate of development, but also the speed with which the ‘subsistence
economy is being reduced as ite members are first drawn int&”éﬁé“”
market economy, either hﬁ-ﬁégé;EarﬁeféJdr'bmﬁll;bfbpriééofd;:iﬁd“:

secondly given opportunities to piitféiﬁaeéwiﬁ’thé“g;Sﬁiﬁi”fiﬁiéd;off
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devclop-engithrough-;«inventuno.of ‘theit:uvingc and improvement of their
skills, -

~Economists often argue about rates. of growth that seem too high,
btinging.dannging inflation. The. argument usually fails to take account
of who is hurt by the inflation, and who by a lower rate of growth.
No general rule can be adduced to answer these questions, so. that they: ’
must be examined in the :light of each ‘country situation. 'But some.. .
experience (Yietnanowsuggestswthat:a.highet‘rate of growth than:is..
normally -thought acceptable in light of the resulting inflationiis -
the only way that: the:subsistence.sector can be affected in a short-
time. At .the. same time).the urban poor seem'géﬁerally:to have been'
able to keep up with the cost of iiving, though not without.complaining.

‘;Theuforeign'exchan§e~reatraint-and the difficulty of adjusting
exchange rates are.constraints onjachieving higher rateé?of:growth:in'
many;counﬁriea.'lrhe former couidibe-handled,iifllarger-amounta of :
fofeign aid were available. The .latter;'-however, remains- a.creature of"
national political .forces, although a,restatémept of :development - theorxry*-

i
which took-account of .these considerations might improve'the climate °
for more frequent devaluation or the adoption of free floating systems.
v The componentsiof:monetaryfand;fibcai policy are themselves

povérfulﬂins;ruments, affectingzboth'théutdte-of growth ‘and the dietri-¥
butioh;ofvtheibenefits.T:Tax policy is perhaps the most obvious, Ia
terms of growth, we need to be concerned about taxes for their incentive
effect., For equity purposes the tax structure should not operate
rto prevent any groups from participating in the fruits of gtowth;inheﬂ?

tax structure, however, is often subverted by administrative shortcomings
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vhich permit the wealthy to escape the impact of an ostensibly
progressive structurc. It is obvious that both adainistrative and
structursl improvements are hard to make where the wealthy have high
political influence. Experience shows, however, that host governmeats
are frequently more receptive to advice ou adaministration and that
improved administration mitigates some of the worst aspects of tax
inequality. As to tax policy, perhaps the best that can be done is

to encourage host governments to tax the growth increments progressively
to be certain that income distribution 1s not worsened. In some cases,
a policy which encourages private savings and investment in place of
taxation and public investment may have a less adverse impact on
income distribution.

Unprogressive tax policies have their analog in unprogressive
expenditure of the proceeds. Efforts to change expenditure patterns
run into the same political problems where there are vested interests,
80 that improving the pattern can frequently only be done at the margin -
vhen government revenues are rising. Another compromise is to offset
the regressiveness of the tax system with progressive expenditure
pattemms.

Analytically, tax and spending_strdctures raise messy issues on
vhich it is difficult to speak unequivocally unless there are more data
than is commonly the case in the developing countries. Further, simple
arguments which set the wealthy off against the poor or the urban
dweller off againgt his rural cousin fuil to take account of the fact

that the group's membership 13 often shifting. Thus a policy which
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",behAfits the urban dweller may also encourage urban migration helping

h'those farmers who move, but not those who remain. In a growing econcmy,
this may well be the optimum policy at least for a time. Too much
attention to the progression issue may divert attention from the use

J of fiscal policy or from taxes and spending policies as direct incentives
- to those groups in society which most need to be reached and brought
into the growth process.

Monetary policy is handmaiden to fiscal policy. But it also
determines what sector receives the flow of private savings. As with
other policy dimensions, vested interests resist change in the credit
system; but A.I.D. has frequent opportunities to make its influence

: feltr .This has sometimes misfired when, for example, it resulted in an
‘;:ag%1¢ulpural credit bank which made money available at less than market
itgtes:bgtﬂwas unable to supply the total demand. The loanable‘funds

‘mﬁét\fbgn,belralioned and too often go to the already wealthy or to the

| politically favored or to those willing to pay something extra under
the table. For those in the subsistence sector, pricing policy is
‘incteasingly recognized as a more powerful ipstrument to encourage
market production and costly technological change. With sufficient
profits, many farmers are induced to save or ére able to pay the'higﬂ-
rates charged by money lenders.

Removing constraints on the capital market will in many cases
raise interest rates charged by institutional lenders, but at the
same time it should lower the rates charged elsewhere through the

impact of competition. While it 18 an oﬁen question in most cases
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whether higher rates will increase savings where inflation makes the
real return negative, a positive real rate should have a substantial
effect. While such a reform is unlikely to help the subsistence farmer;
it can be a major assist to the small farmer or urban dweller who is at
the lower end of the income scale but still producing for sale.

Price controls are frequently used for social purposes in under- °
developed countries. Generally, experience with them has been dismal. °
The administrative apparatus has been incapable of enforcing them,
more than sporadically. Too frequently they have benefited already
favored groups, such as manufacturers dependent on imported raw mater-
ials. Even if enforced, they are of little or no benefit to those ‘“
in'the subsistence sector. Though ineffective, price controls'are '
important politically in many countries. United States advice has
generally gone unheeded as the case has been weak. However, where they’
can be shown to impede production of a major feed grain, for example;~ :

U.S.'advice can make a strong case for exemption from control or' = - -

increasing the control price. -

Sector Decicions

Sectoral decisions may be made in the context of whatever overall . .
planning is done, but in its abgence, the choices will need to be
illuminated by a sense of national priorities and strategies. Thus,
the Third World generally needs to put a high priority on agriculture,

because this is often the sector where most growth can be got for a

given investment, because of the world food problem, and because it
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contains the subsistence sector which needs to be reduced to develop
a national political life. |

Equally troublesome in somewhat more developed economies is the
large number of people at the bottom of the income scale, who are
monetized but whose energies must be tapped and whose sense of parti-
cipation needs to expand if they are to be firmly integrated into
the national life. While many of these will remain in the rural
sector, where they can he‘reached;hv‘agricultural policies, the urbané“‘
,areas}slsq“contain largeuand,growingbnnnbersJofwthe,potentiallyhi;3.&yi’
alienated.“‘Programs to reach them have frequently missed theapointi“”
’and concentrated instead on the physical aspects of urban life,taﬂfocus
which dooms the proposals because of high costs and which moreover
fails to solve the core, problems of un- and, underemployment. A high M;
and sustained 1eve1 of economic‘activity and the, teaching of wprk -
skills should have higher priority.

Among specific instruments A.I.D. has available to affect sector
decisions are sector 1oans. They may permit government policy makers f
to examine programs and policies which can achieve meaningful progreasf
;in that sector rather than be splintered into individual projects |

’ which bear little or no relation to each other. Capital loans, for

', sectoral or other purposes, also can provide a means to cover local

currency costs and thus to provide incentives that bypass budget
restrictions. However, since covering local costs under development
loans relieves the recipient government of covering them from tax
| revenue, the tax structure should be examined in each case to see

whose tax burden is theiefore less, i.e., what are the social and
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political effects. Sector loans or grants could also be used to rein-
force decentralization where appropriate by providing direct support -
to local government entities.

In the industrial and agricultural sectors, higher priority -
should be given to employment through the use of less capital intensive
investment. Subsidies could well be given' to encourage investment in
rural or poorer areas, although this must be handled very carefully to
avoid considerable uneconomic investment. This is an area where
imaginative research would be helpful. ' This could include an exam- '
ination of criteria for making such dééibibhs ‘and the best means of -
influencing or subsidizing such decisions, e.g., special development
loan terms, grant subsidies, eté.", which could be added to A.I.D.'s '~
present criteria for grant vs. loan financing and ‘the determination '

of loan térms to 'particular countries.’ =


http:deterUdnati.ou

WHAT ARE
THE ADVANTAGES
OF ACTION AS

OPROSED TO
INACTION?

FIRST, LET
US REFLECT FOR
A MOMENT ON
THE NATIONAL
INTEREIT -~

POSTURE
1S CALLED
FOR.






129

IV. U.S.-SUPPORT TO“HOST COUNTRY VOLUNTARY ASSOCIATIONS

Moo e JfL il ST

Instruments and Rationale

Components of the private sector in underdeveloped countries have

Shoes ',‘F" ! [ t*tavb\

become ‘the direét’ beneficiaries of American aid.” “Commercial acLivitiesln
'constitute“the*largest part of*the development-oriented privite
sector, ‘and® substantial attention is'devoted to them in national
economic 'policy’ planning and administration (See 'Part ‘III). Non-commercialf'
voluntarY”associations'perform such.a“large variety of’economic;‘socialf;
and political functions that tney deserve particular?attention“from "
theﬁaid*mission.“ Political patties, discussed'below;4are”a special’~
case among voluntary associations. |
’ﬁfhéie:1§~£‘grawing consciousness of ‘the role of:voluntary“asso—
ciations in’ influencing the attitudes of citizens toward change, ' *"
in articulating the non-commercial interests of private groups, and
in bringing large segments of the hitherto inactive population intoj
active political participation g They-provide in’ some cases the link
between" locally: organized participation, discussed’ earlier, and the *
national arena.' ‘In order to assist these groups in these - tasks, N ‘Uf
A.I. D. missions are increasingly providing participant training and
‘travelhfor leaders, offering technical advice to- new or’ modernizing
associations, and’ supplying finds to them directly or'indirectly ‘to’
psupport ‘selected activities.
| The assumptions underlying American support to' voluntary L

associations may.not apply with equal relevance t6‘a117countriesF:
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receiving American aid. In order to test the relevance of proposed
support to voluntary professional and special group activities,

American technicians should investigate these assumptions in each case.

Problems of Identifying Existing Groups for Title IX Support

In most countries, some voluntary associations already exist.

Their original purposes may not be to serve developmental goals at all,
- much less to promote increased political participation. But vhgnevg:.
modernizing leaders begin to rise to positions of eminence in'thgge L
organizations their Title IX potential rises glao:_ And as the
organizations begin to. enlarge their membership to include new elements
of . the population, the objectives of participation are already being
served..  But these assumptions nged.;oaﬁg_chegked:; the. "modernizing"
characteristics .of ;#e actual .and prospective leadership of existing .
organizations need to be identified, along with changes in their
membership characteristics.

. .The social tple.perfprmgdAby,exiqtiqg“o;ganizgt;ogs;alhplnggdg
to be assessed in relation to that of.other organizations, Aﬁes’v' and |
:épten(iai; In some situations, two or three competing organizations
A may appeal to the same membership, and Americans may find themselves .
iu the middle of a struggle for power if the mission "chooses up sides'.
prematurely. Such a situation actually developed in Vietnam vﬁgn [
farmers' associations sponsored by the trade union confederation began_
to compete successfully against those sponsored by the miniséry of. |

agriculture, to which the United States had already committed its,,

support.
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'jf“rﬁé“léidcrohip of traditional voluntary associations may coincide
largely with that of existing elite structures in the government itself,
in v?ich case American support might tend to confirm an exclusive
roleifSr‘preferred individuals and thus to discourage participation
instead of fostering it. This is especially true of voluntary
associations originally created as '"client groups" and "information
channels" of various ministries. '

Support to voluntary ‘associations is not likely to achieve much”"
in the 'vay of political participatibﬁ”if’thé‘gdbethiint'sedns”reluéinﬁt;
to toleraté or encourage activities outside official channels. 'In
Taivan prior £o the ‘activation of the Joint Commissiod or Rural
Rzébnattuctidn.’for'exaiblé, fﬁthera"assqéihtions‘veie“uscd by the <
government as ‘& neang‘of”iupiéncnting pid&ﬁcti#ity'éoals and ‘augmenting
the actiéiéieb of the Ministry of ‘Agriculture. And some West Afi#éan""‘
coﬁdiiiiifhhi&“deeh thefintrodthiéh‘of“prébsﬂassobiatidns which were -
later'subjected to gevere government control as a means of indirect’

censorship.

Ptﬁﬁidiﬁ in Developing New-Gfodéi |
RS nny.becong necessary to create @qw:asaogia;;ogs, perhaps
"because the existing functionalvequivalents are dominated by government
elites or are unreceptive to changes in leadership or membership, or
perhaps because there are no functional equivalents at all. Sometimes

a new organization may be necessary because the old one has become a

closed society: in V;e;nan,.fot example, a fishing cooperative
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established in Kamau Peninsula served as a vehicle for further exploit-
ation by the processors of the fishermen whoa the cooperative was
intended to benefit. Again, in Korea, the trade union leadership is
still largely selected by the government or through the government

party and becomes in part a means of preventing genuine labor-stimulated.
trade union activity.

The establishment of new associations accomplishes little if.the
organization is unable to survive. _IthOuthgpstﬁAnig,{;eghn1¢;ggaﬂhave
reported instances where organizations were creggeq.1n.otdgr3§okg;qug -
the American advisor, and then became moribund upon hiquqpa;tu;g.a‘ﬁn
Korea, the Asia Foundation funded various academic gtoupq,wmost.qf
which fell apart once the initial funding was e;hapsted.be?qugfgf,}qggw
of_intgteqt apd,aqfficiently_b;paq wembership.  Again, in Ethiopia
three separate groups of paramedical workers were hostile to each .
~others! activities, Anxpefforcut°=9rsanize:ihe@;i9to a .single associa-
tion would have been resisted by all groups and suggestions to create, .-
such an organization were accordingly discarded.

If the institution is unable to preserve its independence, its
iﬁfluence may be counterproductive. In ;ural Kprga, for.exgpplg, thpg‘
are numerous supposedly private citizén o;é;hiégéiéné.ﬁfbﬁ;;;a ;n.h o
fact by the government,lbhf'in&féa&sof:inhteasing~péfticiﬁétiéﬁ; éﬁey
decrease it by creating diQ&isiénat&lforﬁal'§£¥ﬁétute§d9iéhuiigéieﬂrH"
functional utility. :

The proposed organization‘ought ;6 be conceived in local, rather
than American terms. In former British colonies, lawyers mhikhabé”t;v“

be organized separately as nolicito;o nnd-barristeri becauaé 66;£3n31
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nenberahip'inia'ravyera' association vould be incompatible. Similarly,
Anericaniidpported'efforta to organize teachers in former French
colonies produce resistance because of differences between French and
American pedagogical practice. D
" New ¢rohpa'are likely to be subjects of suspicion if ‘they appear
to be alien to local tradition or dominated by foreign purposes.  In '
Taiwan, for example, an organization of budget specialists returning: .
from American participant training experience was ignored because it ::-
was considered a' tool of American policy. Eventually it was able to
establish independerit bases for sustaining its activities, but':the .
venture required great patience on the part of Americans concerned about

the impact of the original effort. -

Relationehig'to atner Aid ?rograma .

Aid aupport for some voluntary associationa may flov naturally
from the economic developmental emphasis in the hoat country. For

example, in purauing induatrialization, the involvenent of chambers of

comnerce, private inveatment development corporationa, buainesa

vty

associations (e.g., metalworking industries association) and labor

PR

unions in the various phaaea of induatrial developnent nay repreaent

l IR TP i P

a valuable addition to the induatrialization objective vhile pronoting

new private inatitutiona of a vider long range aignificance. (It ia

el

worth noting that while ‘some of the above have been part of A. I D. '

induatrial programs, A.I D. alnoat never worka with labor uniona

FK
- LREFE 2

in this context, e.g., in promoting induetrial safety, eapecially in
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countries where industrialization is just beginning to be significant.)
Similarly, programs in law can proceed from the need to upgrade the
legal profession's ability to deal with foreign trade and investment
problems, the growing legal requirements of a market economy, etc.

The advantage of this approach is that by relating to the econ-
omic d¢cvelopment objectives of the program (for which there is g: : umably"
mutual agreement with the host country), the usefulness of such R
associations can be demonstrated and .the sensitivity of the host govegna;
ment to private associations.can be lessened. A.Q§F°Rd:a4§§4§aﬂﬁ»??v .
‘that at least one function is quicklykidentified,towardxwhich,theigroup
‘can be directed. This gives -it status and, meaning in, .the society.w e
‘A third advantage is that the staff capabilities within A,1.D., for

‘developing such organizations is likely greater than those unrelated

‘to development (that is, there is more A. I. D. staf f knowledge of the

‘*“‘l:‘ \“',“ll‘r, N
w-»;«ch f & e an b o H4 ",i of

role of private commercial organizations or commercial law than of

i

2%

13 v 1] - )
Y s E / ST ’n\,v KE i x“ A : Yriays g

‘legal aid or civil liberties groups) Finally, where private associa—

4 .
. ‘, a pan toom ol . : . . R
- (_ F2RE Y 3‘ o, W ME S s . ‘,\V f‘, " 1P S SRy e ‘\

tions are weak, such direct connection with the economic development
T odnonm ‘.‘C e g,.‘ “u’ Yy Ve, et ’A" ’?'.L‘,,ﬂ Jytvas gt ‘- MY N

process may give them relatively uncontroversial experiencehand

C IR I TNy B R et eyt

; prestige upon which'they can later‘expand into social and political

T mpoge T e e e e TR e Ry

“roles. ;
’ ”,",, [ NS r:‘." : oy oyt ¢
The disadvantages ‘of this approach are, first, that it may
o fz' L]

’inhibit A. I D. from dealing with any organizations not economic ;

v

' development-related even though analysis may suggest that other groups 7
areuimportant to Title IX objectives. Second, the chances of B

MR

govercment domination may be increased if such organizations proceed
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directly from government-to-government A.I.D. projects. This problem
may be also aggravated if they need special government favors to

~ organize and serve their developmental function (e.g., a private invest-

o

ment corporation needing to get through government regulations, etec.).
Finally, such groups may appear as "selected" U.S. instruments to
receive American largesse and special advantages from the aid program,

creating resentment against them and the United States. N
. ' [ . N

A.I.D. may also support voluntary organizations which have no*

‘relation to on-going economic programs. These may include special
o et Tt l Ak
projects for law, academic associations, labor union organizations, ‘ete..

Advantages are:
(1) Unlimited selection of target groucs, il e.,‘Eﬁéy‘cﬁh be”
ILs;el:ec'ted‘f'or éséiétaﬁéé in'light of Title X objectives evén‘vhen"thex

b 3
' It g1t R
- vy L

do not relate to on—going economic development programs. :

i
Syv'
o

(2) They will not be tied into unnatural frameworks imposed by

¥ :I,,er,

the first'type of programs (e.g., forming academic associations which

E) Ve
,,{}xb. x‘\’,

only research economic development problems, trade unions which are 731
urged to identify with immediate government or private. industrial
1za:io&’51§£§3

Disadvantages are: :

@) Increased likelihood of host' country sensitivity 'and *
1suspicion of U.S. motiyes.‘
¢ﬁ "7 (2) Follow-up A.I.D. support may be limited and thus they h&éﬁf*j’L
be’ Teft hanging and frustrated, e.g., lawyers may be trained by A.I.D. ,
;ihwconstitutional and civil law but be able to receive no direct

IALl.D. support in their efforts to exert influence in these flelds
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afierwardn.

(3) Skills in A.I.D. for such groups may be limited, including
the availability of training programs in the United States, e.g., whem::‘~
A.I.D. would wish to strengthen the ability of local representatives
(elected councilmen, legislator.,K :tc.), there may be no program in {

the United States or elsewhere that could provide them relevant

experience.

‘Training of Leaders
[T ‘ .

Should the leadership of such assoéggtions:yg:f;a}ged;;grcountry
or in the United States, or in third couﬂtr;es? .The normal response
.to assisting voluntary associations is to provide leaders with ?f&}g}ng«
and observation trips abroad. This may be useful if the ;ggdershipi_‘
" does not perceive its function very usefully, or lacks grggn;zgtionéi
Pbility or professional skills, or lacks prestige ;u the count;y.\;?t ﬂ
can be quite counter-productive, however, in that it mgy!giQe Ehe\}e;der4'
ship irrelevant and perhaps distorted views of its functionm, 938?;;;\
in a country where trade union activity is closely control}edvﬁggimg?t:
pick its way carefully to avoid being stopped or taken over, g}xin
months training with the AFL-CIO in the United States may be qéite
irrelevant and perhaps harmful; or it may give the leadership
exaggerated prestige which cuts it off from the rank and file, e.g;, where
}Pudent leaders are sent off for training or observatisn tours which |

detach them from the students and student concerns and make them part

of the "establishment," as perhaps is being done in Indonesia to@ay%i\
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In-country training facilities, using indigenous trainees and
designed to capitalize on local knowledge and ability, may be more
effective in some cases. This would involve giving financial and perhaps
technical support to such facilities. The returns, in persons reached,
would likely be greater. All the problems of identification and selec-
tion apply here. Yet developing on-going and potentially growing
indigenous training institutions for these associations' (labor unions,
legialative assistants, local councilmen, etc.) may be more valuable’
in'strengrhening their growth and.viability than' the.one-shot or hit-
and-miss training abroad of particular;leadera.% Obvioualy,abalance of-
payments problems apply here, as with\aending*peonleUto third countries::
But balance.of payments considerations" should not Le the-excuse for: r“*‘
'establishing a poor training program in the United States when in-country
' concentration is what is needed.. .- x.,ﬁum.{'(\afv rf;.wﬂﬁz T
. Should training be. functional (1. e., related to. the profession) or.

‘ organizational (how to recruit members, establiah dues-paying systems, - - .
:’erc.)? . Moat of A.I.D. leaderahip rraining isfin the former category
'ﬂwhen in many-cases the latter may: be more relevant. ,The main obstacle.:
“iro,private peasant organization, for example, may be organizational ‘.:
“skills. This was certainly one of the problems of professional academic:
V,aaaociationa in Korea (habitually insclvent). Engaging in this training
obviously puts A.I.D. foursquare in the pr 3ition of promoting
organizational activity, while professional up-grading is a more subtle :-
approach. But where private association strengthening is the goal, the

. U.S. should be prepared to transfer the naceaaary skills.
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Should A.I.D. concentrate on training existing leaders or
potential future leaders? This can be snswered in regard to the anal-
ysis of the role that the present leadership is playing and in regard
to thc time perspective of A.I1.D. objectives. If the present leadership
is playing, or is amenable to playing, & vigorous role in expanding
public participation, then strengthening that leadership may be the
most useful approach. Often, however, we accept the present leadership.
for training because it is there, it has Government backing, and we -
have no means to select others. The alternative of reaching beneath the
top to train sub-leadership and potential leaders seems relevant when .
the basic outlook and function of the group needs to be changed, e.g., in
Korea, academic associations were dominated by colonially trained and
politically sanctioned professors who did not support empirical or -
rother modern research. New younger professors needed to be trained, . -
given support for research and eventuallyzhglp*in organizing new
professional associations.

-On- the other hand, A.I.D. efforts to-:select potential  leaders are: -
uaually;hit-and-misa. When aid fundsware'telatively~large'andwthe f
number of trainees great (Korea, Taiwan, therPhilippinea; and Turkey .
in the 1950's) or where the number of :college or high school graduates:
is small and hence leadership more easily identifiable (the Congo),
the odds for success are better. But where aid funds are limited,
and the selection process wide open, the selection of potentisl leaders: -
(as in our youth programs) may be simply wild shots in the dark.
Concentrated efforts on specific organizations (e.g., labor unions)

and on the people already in their hierarchical ladder may be the
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most useful long-fange approach.‘

What should be the nature of post-training support? Often people
are trained professionally but are "dropped" afterward by A.I.D. and
the Uﬁited States. Obviously, diréct, continuing supnort to individ-
ualé can be expensive, dangerous and self-defeating. On the other hand’
aéidénichxﬁhb:névef'agaiﬁ'geixﬁo';ﬁéig théir experience with codtémpdié
arieg in other Eduﬁiriéi,.biféeahaﬂi ﬁféhb leaders who have no access
to P.L. 686E;§6§tanb;J;n§'fé iﬁéfféctivé'iﬁ applyihghtheir ttaining'inb
their tome countries. It may Be better to encaﬁiagéiﬁfivite professional
associations in the'Unit;d States to provide continuing support to
‘these i;aaefﬁ'iftér A.L.D. t:ainihg'énds,'e.g.; universities who havé ’
A.I.b:vcéniihéts qhdhia'hgree'fo naintain personnel, research andtothéf;
support to host country institutions and individuals. A.I.D. should
also géér'home of 1:6 own ptogtams'to priv&ié'gtohb iafficibatioh; o
e. g.. involving unions in productivity and industrial safety programs;

peaaant unions 1n P L 480 Food-for-ﬂork programs, veterana
'organizations:and civil servanta pension funds in home savinga-and-“‘

loan associations, etc.

Types of Financial Support

What are the risks of U.S. financial .support for.the United States
and the recipient? Obviously the United States could be criticized .
for giving outright financial support to. special interest groups.
The groups too could be criticized as U.S. "puppets." There is also

the risk of involving the United States in a long-range commitment to
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the organization. Some of these problems can be avoided by careful
selection of the types of financial support given and by the provisions

for self-help.

4

Self~help--how much and what kinds? One ,can kill an organiration

by asking it to contribute in money or facilities more than its members.

e (SR P

can afford. Yet planning for increasing self-suificiency‘islone way,to

test membership interest and commitment. These can be dues-paying

NG . v PRI Y ! L = v

arrangements, matching contributions (from Government, outside . ;

foundations), contributions of time and skills (e.g.,ﬂlawyers donating~ﬂ

skills to legal aid or,urban community action groups, etc.). There L

,,,,,

1 ¢

should be more attention to endowment practices also (as with JCRR in N

wd \J&‘“‘»x’a

Taiwan) to develop independence and long-run financial stability for )

,‘n.u tet ol I

L.

such organizations. .One example of multiple funding and self-help is,

N

'~in'Turkey. The Turkish Hanagement Association, a completely private \

‘voluntary associatlon consisting of 1arge and small industry represent-

3, S /“ 0k [ -, -
. atives, businessmen and entrepreneure, was established in the early
) L“‘\l_,‘, D P Ll . N

'1960's to provide management consultants and management research and

! R v R ~ '
v,'.;;u [N .a, AN tg (>.‘,

training to its membership. In | an, effort to strengthen the I

*Association 8 capacity to serve its members both the Ford Foundation ’

_\and A, I D. provided technical assistance and local currency support.

uy - " 3 ’. s

The Association presently covers in excess of 601per cent of its )
budgetzry requirements through ita members own resources, but‘it‘was
recognized that it would not be able to service its membership without’.

some form of donor assistance through 1972 ¢ Under" the phase-out plan, X

the United Nations Special” Ebnd will‘prnvide one and‘ one-half million
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dollars of technical assistance in the form of ‘management consultants "
through 1972, the Ford Foundation will provide annual budget support

to the Association through 1972 and‘A.l,D. will phase out its technical
assistance. and local currency:support‘in FY 1969.

‘Birect, or,indirect financing? A.I.D..support.cantake many
differentbforms.nlnirect support: to organizations can be givenathrough,
1endowment, subsidization of operating expenses, payment,of snlar:l.es,HH
etc.f§1ndirect financing may be more effective and involve less commit-

vyt

nentrv&ggsearch,grants,,forﬁexample,:can;yejgiven_tonpromising indi-

genoushpcaoenic associations,and:protessional grougs.e?Alnost,none:ofﬁ,
A.LD,}s research funds are now so used. Project involvement (unions. .
an:}“ﬁﬂé§r¥n9?39°$§ti°“s in:vocational education grograns, private .,
developnent associations in administering comnunity action, programs, ,
ietc .) should be stimulated with contracts given, to private organiza-

tions to, carry out functions now. done almost exclusivelygwith American

AR

contractors or host Government institutions. . Obviously,.careful .

s

selection of contractors,tprovisions of technical assistance, etc. R
will oeunecessary.‘,pututygse,are‘precautions,ﬁnotﬁpreclu@ingAopstaglesgv

Finally; A.I.D. use of non-A.I.D. organizations in the United T

3

.....

FE‘PPE‘?K kiive\-),. N

J Probleisfof Continuitzﬁn‘

Ald programs relating to private associations suffer more than

) v .

others from lack of continuity. Because they are often linked to an
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individual's skills (one extension advisor is interested in 4-H but
his successor is not, one education advisor has a feel for the use of
academic associations but his successor has none), ideas come and go
with the change in personnel and program emphasis. One important
answer to this is careful selection and concentration. Rather than
hitting at private organizations qua private organizations, the Mission"
should select those one, or two, or three, which are potentially
important, which A.I.D. is able to assist or help gain assistance for, "
for which long-~range planning of objectives and effects'can-be déne;“*%
and for which continuity can be built into the program. Tﬁése-thenlaﬂﬂﬁ
should be pursued with the necessary staff and‘financial‘pfbbléionQQ‘*ﬂ”
to the exclusion if necessary of others tb»which“ghe’ﬁiééién*ibnfd*gfﬁél
woninIip;aeri/iée'or transient support. '~ ' ° - S

‘ "% A'Second means of overcoming this problem is t¢ build intb”évérylﬁ‘
B such'activity the means for indigenous follow-up.” If lééislgﬁivéf“’”J;
vj'nssintanté7are to be ‘trained in the United States 66ei\thréé years, ¢
’”‘a condition'should be established that an indigenous training program.ﬁ
‘””for legialative assistants be established to which' the’ A‘I D financed

o eal

oo
cvan AN

l«:trainees can devote their skills afterwards.
A third approach is to emphasize the de%elopﬁéni bf‘ifiVaéé.U:S;*7
support for such groups-~through an institutional conndxment’(university
to university, labor union affiliations abroad, etc.), recognition of
mutual interest (exchanges between community deveipgnent EﬁfQ‘F9£§nlﬁ9%?

e

the United States and. abroad).and private £oqndation~suppopt.‘,;ﬂ
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 Political Party Promotion: A Special Case

We were asked to consider ways whereby the growth of popularly
based and representative political parties might be assisted in
accordance with Title IX. The assumption evidently is that A.I.D.
should seek to promote consensus politics within a pluralist,
xconstitutionslly democratic framework, and that specific attention t:o\ﬂ,y
political parties is an appropriate means to this end. A further ... :
assumption seems to be that the political experience of the Unitedaﬁggé
‘States. is.relevant to the situations in which the- underdevelopedx xwlaf
countries: find themselves and that therefore we have something valuable o
“to: teach or to:give' them in this highly sensitive area.',;ggd'u;;sgﬁ' |

\”y We can accept the assumptions, but we. must qualify the conclusions

to take account 'of cases., Political partiesrmust obviously be approached

'
(Y
PR

much more: delicately than other voluntary: associations.;ﬂ‘¢' z“g<§{{,x
‘;wf ‘We., believe, for example,*thatythe political experience .of. theikg-
United States is much morerrelevantvto the- developmental challenge: .of o

) LatianmericaTthan it is:to that facing most of -the societies of, Africa -

'andAAsia, and;even»with respect to,Latin America, great caution andgl.,)
:K modestyxis calledufor. :The : free andtresponsible 'play of.party politics,n

"moreOVer, presupposes an, undergirding of national consensus, a consensus
", that 18 not.'yet to be found. in;most underdeveloped countries. This ; .
'consensus is commonly- expressed in‘the form of a,complex structure of
interest groups and voluntaty associations,*which articulate many issues-}

i

onxwhich the political party system operates.wﬂWithout such ,arsocial,.

7”;fsubstructurecpromotionmofxparties}may provezineffective.
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As a general principle, auppott of one party in a competitive -
systen might serve only to destroy it in the eyes of its national
constituency. The single-party system or the one-party-dominant system"
may be an instrument for the building of consensus, although it need ..
not be. What does seem to be clear is that competing,poiiticaluparties"
in national societies that are only fragilely.integrated are mopeflikcly ;
than not to be divisive agents,'particularistic,’factionalist,apetson-J:,
alist. ' Responsible populist party politics in certain regiods‘emgrges,
very slowly. And it'is emerging perhaps less iﬁLconsequenceiofxtoegpxi
activities of -the parties~themse1ves thanﬁiu;conséqoence ofitﬂe;woiking
1o§ other~forces--economic‘and*social--toi;hich:pafties1find it expedient

.4iaf;ellias possible: and ‘desirable ‘to reaponda\f'

“*“uf «Ig 1t possible to approach: some aspects of political parties as"

':"technical" matters? .Is it possible, that is, to" provide%training

f to party‘leaders and activists, irrespective'of their party labela and
J specific programmatic thrusts, in such fields as’ party organization,
financiug, recruitment and advancement? JAttempts to dethis.in the:rsx
past, as, for example, at the‘SanJose, Costa Rica, school,»have not v
heen notably successful. -In-the first place, it is- very difficult*toqa
keep the program "technical" to‘the exclusion‘ofsideological andyother |
‘ mote narrowly partisan concerns. (The San’ Jose :School has,beeo overtly
. committed to the interests of the so-called Aptista«parties of*Latiaom'
" America.) Secondly, there is an awkward choice between opting for a:~°
neuttai site for the school (with the inevitable consequence that.much:
of'th;\curriculum appears abstract aadﬂaterile to patty activists from:

f
o
¢ -~

“othet countries) and locating schools in host countries for the purpose -
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of tuining l_;gu“t.\cqg':t.rytpa’l:;y wquegl (vhich immediately gets the
schools eabroiled in domestic political rivalries.) Third, there is
the diff}spl;y.qf.rectui;ing suitable persons for the carrying out
of these ;;aig?gg.pctivities. It is a real question whether United
States party workers have derived from their own experience 1nfo;ngtiqpﬁp
and lessongitbgtigag be mgde:rglevagt'to‘the qituationa_cpnftoq;igg
paityhgogkg .ip’otpgr qountrieq; 1§:40 glgonquest;onab}e whgthgq 1§”
- is app;gg:iale fprzu.s. nationals to tgqch‘gh}gfrangg of materials. |
qug;vet.;}ggpurce’perspng from the countries themselves are very,
scarce ggd;‘yhere ;hey.are ;o'be.fpuqd, a:eia}most:cerga;nly °°FP4FF94-..
to the fortunes of their own parties, not to.facilitating the york of
other, competing‘patties.

It need not be assumed; of course, thqg the Fesponaib@l};y for
assist;pg':hguqu:ggnce pf strong, rgapongiﬁle parg}ea is one that
falls most étope;}y‘Fp'thg United S;gtégf.‘nqth the Social Democraticf;
and the Christian Democratic pg:;ies.of’ngtg;n_Eurgpe“q;g;§nyolvgd
iufp:ograns of training and research in the developing world (cf. the
vork of the Eb?rt and Ad?nahar Foundat}9q§:§gsg§‘;p ygs;chtnany),_and
. it is 9°‘°1b1?‘§9?F Spgir'pg}iticQ}'gxpgr%engg ip_m?;? re}gvgg; to
that of the Third World than is our own. Hpggove;._;heig presence in
the developing countries is less vigible, less a cause for &oncern,
than presumably is ours. Also, Fh@rglare within the Third World some
party systems that may prof#tably;pg exgnined by party leaders from
other underdeveloped countries. For example, Mexico has evolved

an effective, quite responsive and responsible party apparatus that has
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been, one surmises, too little appreciated and examined by'othér iatiﬁ
Americans. For the kinds of "technical" party matters that here
concern us, Mexico probably has much to teach. It would be worth
exploring whether A.I.D. could facilitate some party training of
non-Mexicans in Mexico.

We reach the conclusion that direct A.1.D. involyement in”
matters pertaining to political\parties nust ' be 'approached with great '

caution and only after profound”and”compreﬁznsiye analyses of country’

P

situations. Indirect activity--iae., support of non—governmental

N

‘ initiatives--in support of party development is. subject to ‘similar

N

caveats. (Non-governmental instruments are discussed in’ Chapter Five.) "

" Both are probably 1imited to these situations.

Sl

1, ‘I competitiverparty systems
(a) ‘Technical advice  direect from U.S. to foreign parties,

i (b) Assistsnce from European democratic parties. e

fo 7§r>h

f»2 In single or dominant-party systems

‘<

s

[

“{a) Absistande to 'bubiidiary ifiterest 'groups which'
LR RN P
’ “ promote participation,

‘:k"'.«"«v'f: M
BN e.g., to Mexico.

31} in’ both systems

&
o

“(a)“Grants to recognized ‘leaders who' are’ also party

'» i

’ officials to visit the United States under State/USIS

)'.,

exchange programs.’

LS Sati A

" A more hopeful certainly less risky, line of approach lies in

“the field of civic education. ~For many;years. for exsmple,pthe Oyerseas.
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‘Education Fund of. the League of Women Voters has been engaged in trying

-to help the women of Latin America acquire the skills, attitudes, and

Lvﬁw“‘( O T I AT S TR o
e

.values that are appropriate to responsible and effective political

~ \ ‘
T I T Cme demlresoy sl

"behavior. The Fund's program is n" t in any sense partisan, although

v
1‘1""" t ol vl P A AT

‘,f',‘“,.m' u, .7:: i

‘z

implicit in it is a set of political valuea that are manifestly

‘incompatible with much actual political practice in most of the

st \f:L FRNEAP u,)) ! \ s

fcountries in which the Fund operates. Similarly, the International
L A . sl he MR

Development Foundation is conducting programs among peasant groups in

T e Lt Coa y L 1 i

several Latin American societies. Such programs are carried out of

P . - N
N s e« - s ) vt ? -z
1_5—j=7,h Sy { .:_r te vr R . P 5 . B EAL

course with the full knowledge and consent of the host governments and
‘.‘L:, T, ’uﬂ”., . T UL S S ) P HIVEEE “ T R
.are not seen by the governments as threatening. These programs are

', :"’\’y R EOE P T ¢ TAa n

small, but their 1ong—range implications for the political systema

are profound. one may properly ask whetber their scope could be

+ . N N
S I A L,"‘n‘ S W DU AP At s T

significantly expanded without arousing fears and suspicions on the

v 1
Yo 'n . R S U v

' parts of the government and other elite elements.\
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V. ' TRANSNATIONAL ACTIVITY

At the core of Title IX, as conceived by its Congressional sponsors‘

and as understood by many A I D. personnel in Washington and the field

W

18 a deep concern for the quality of human life in the developing

countries. While the thrust of the Title is downward, toward the ’

N
i

grassroots, it can be, and probably should be interpreted as well in
R ST e,

the other direction, toward the transcending of parochial nationalisms.

v o

and confining state boundaries.' It is true that A. 1. D. programs take ﬂ

.
LRI S I TN R e PR ! o

as their targets individual states, what is'urged here is that A. I D.,

{ : Wy kY u‘l.’ i i i 4 > Tt Y ’"‘ 3& 3 PN e
without sacrifice of country programs, devote research attention and
HE R AP LA L T X Y h ~1 . vt H RETA R PRI ™
perhaps some resources of other kinds to transnstional prospects and
T S ST L Ui VR B S SR
possibilities.

l‘ S R oy

We'make‘this recommendation because it is distressingly evident

1-('\

4 1 "~ iy
;i'“‘ s arlud :;‘Nyg,‘ R ottt (XS TR SV e LN W a €

that many of today's nation-states are simply too small too poor,

4 o . . P . .
IV “' Pt aa YT RN ““}; DY S T R )

and too poorly endowed to meet the social and economic requirements
their populations are placing upon them-—their~prospects for substantial
development as independent entities are at best very dim, Moreover,
during the years ahead additional states will be seen to lack sufficient‘
capacity as emerging demands reveal traditional forms of political,
economic, and social--and international--organization as increasingly
inadequate. It would seem prudent to begin«now to prepare for an
international dispensation that transcends conventional notions of
lj state autonomy and sovereignty in the political as well as the economic‘
iand,cultural spheres.
In the economic and cultural spheres state frontiers are being

Y

breached today in ways inconceivable a few years ago. ﬂe‘see not only“
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: tﬁeféiabkiéfdépgaéehcé;bf“atates‘ussn’abgiﬁ*ﬁatkaé forces over which
theyﬁhﬁve;noLcontrol?ﬂw3”33e‘hlso{the(risépofftheTinternational corpoi
ration whose allegiance ﬁﬁ&”&ééﬁ%&éiﬁixii}‘afé owed to no‘single"‘sta”te.y'~
We see the pervasive influence over .mich of the Third World of the ‘

'mass media of the United States., we see the international movement of
persons. for employment, for education, for recreation, on a vast scale.
We see the spread of international ideologies, no; respecters of "
boundaries. The sovereign state remains, however, as the,ultimate

community with which a man can*legitimately identify himself while‘
the ostensible grounds for that 1egitimate identification are being
rapidly eroded. “ |
In addition to relevant research (e -39 imaginative exploration
’of the possibilities for the mini-states of the Caribbean, a matter 1
that is already being intensively explored in the United States under
yfprivate auspices), A. I D. might consider promoting the development of
’transnational parties, embracing a number of states within a geographic
1region--for, as we are discovering, some movement toward political |
integration must accompany advances toward economic integration if the 1
latter 1s to succeed. A.I. D.--or another agency of. the United States ,f
government--might try to help give substantive significance to various )
regional interparliamentary unions. A.I D. could do more to: promote!
regional professional associations.' It could assist”chapters of the
Society for International Development in the underdeveloped countries.b‘

We do not suggest that these possibilicies should occupy a, high )

‘priority among A I.D."'s many concerns.' It is suggested only that,
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in the absence of increased efforts to crack through the shg%lgpflfr

state sovereignty at the political level, many of A.I.D.'s laudable.

single~country efforts are likelv foredoomed.



CHAPTER FIVE

. IMPLEMENTING TITLE IX: NON~A.I.D. INSTRUMENTS, OFFICIAL AND PRIVATE

AithoughuTitle:Ix is an instruction to A.I1.D., the agency cannot
be expected to implement it alone. A.I.D.'s efforts have to be meshed
with those of other elements of the U S. Government, if not to ensure
:full compatibility of purpose and program in Title IX terms, then at
least?toﬁminimize incompatibilities. 4

uéééavéi; the United States is a“society which prides itself on
the diversity and strength of its private institutions and activities.
Indeed it is this feature, above almost all others, that in our national
\self-evaluation accounts for our success. And Title IX as a conscious

policy thrust stems from the belief that the pluralism we enjoy at

home will prove helpful to the developing societies of the world. I,

’ [ P SR ! ' N ,.,;' [

- i8 natural, therefore, that the United States private sector, in 4ts

many overseas manifestations, should be fully and constructively involvedﬂlﬁ
in pursuit of Title IX objectives. 7 )

| - Operationally, the very pluralism we prize ‘raises difficult
problems of planning and coordination., . Not only is there a‘plethora ‘

“of. non—A I. D. official agencies}andwprivate groups already engaged

) abroad in activities of Title IX relevance, but these agencies and

groups are often;enough working for different purposes and with

disparate strategies. lhe prospects for significant direction or

s U
R e \ N

coordination of--or, in many instances, even positive influence upon--

151
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such multiple activities are not bright.
These difficulties should be recognized, but not allowed to
overvhelm us. In the first place, it is probably correct to assume

that the general programs of most U.S. agencies overseas, whether

3 H

public or private, are consistent with Title IX purposes or at least
are not jarringly inconsonant with them. Second, coordination and
direction are not always desirable. Some non-governmental organizations,
among them some with great potential for Title IX, depend for their ~

effectiveness abroad upon maximum independence from the U.S. Governnent.

s
1 i

Finally, "coordination and direction" imply concerted activity in

pursuit of understood and agreed-upon goals. Can it be said that the

42»4

state of our knowledge and the extent of our agreement about the

Pd . W ot
A FEANE A

nature of socio-political change are such that we could, even if it

n
'

were otherwise feasible, move forcefully and confidently to ensure ,

S h - L

coherence among the activities of the many non-A.I D. agencies that J

?

LS Wt «-,\ LSRN 7L N 'ﬁ“

are working in ways relevant to Title IX? Elexibility, innovative
(LIS .t U2 1a ,4,} Ex

capacity, acceptance of the 1essons of experience, multiple initiativea.

0
PN B

these are called for.

) N
A Do 3

Two broad categories of agencies concern us in this _chapter:

; by . N ,e
Preleo el o g 5”'“: oo ; [ PR I (K S D TR I 201

- (l) U.S. Government resources.»including the special case ‘of multi-.

(P L \‘P:“.l,é |f x" N

'lateraJ agenciea. and (2) Private sector resources. With respect to

;.:wu WedRo | L egw

e B

each of these we have tried to indicate not only constructive possi—

> V ~
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"bilities but also actual or potential problems. ’ I
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Part I: Government Agencies

Agencies of the U.S. Government other .than A.I.D. must be
utilized in Title IX implementation for at least three reasons. First,,
they dispose of substantial resources for application abroad which
can aupplement and reinforce those available to A.I.D. Second, some .
agenciea enjoy. special, if not exclusive. access to counterpart groupa
within foreign societlies,, . Finally. ;1f they operate abroad independently.
of Title IX policies, these U.S. official agencies will undoubtedly be -
producing,unintendedvpolitiéal effects in the host countries, in the.:
aamm way ; that A.I.D.- economic development prograns. have . in the. past.y-
If their operations are contrary to:Title; Ix principles, .they can.:’.
obvioualygcanceliout,Vhat“A.I;D. is. trying to accomplish: .

\’What‘are;these agenciea?‘ First'and foremost is the State':
Department. . Given State 8 predominant role .both in. Washington and inJ
the field. it-is- clear that only clogse and.willing cooperation betweenﬁ
State and . A.I.D. can make possible the .implementation" of Title Ix. et ¥
If State 8 attitude toward Title IX goals is hoatile, or evenxjuatu e
\ indifferent, prospects are dim. (In Chapter. Seven,: .Part.I;: werdiacuaa
' organizational .changes that would. lead to. closer. coordinntion between;;
the two agenciee.) The same is true, in. leaaer degree,*of thevother; j
‘”uajor agenciea that operate abroad. |
x\;‘ : The activitiea of the other foreign affairs agencies abroad
~ should .be :advised of the purposes of Title IX. Basic to the formula-.
tion of ,Title IX programs in any particular country is a thorough

. understanding of that country. Within the U.S. Government, the
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gathering and interpretation of knowledge essential to such under-
standing is primarily the task of the .U.S. intelligence agencies,
principally State, the Central Intelligence Agency and the Department’
of Defense. The information-gathering process needs to be«gearedsto,{
Title IX goals.
In a second category of- official agencies’ potentiallywconcernedf

with Title IX are those which carry onzcontinuing programs overseas. K
Among them are the Peace Corps, the U S* Informationquency and the £
Department of Defense. All have pereonnel in»frequent contact with ,
foreign government officiala«andﬁwith private citizens.» The Peace -Corps
and D.0.D. are apecifically charged with advising and aidingiforeign
nationals in their. respective fields. *Particularlywthe Peace Corps,
through the. pervaaiveneaa of- ita activitiea and their relevance to °
’;7the creation ‘of institutions of!popular: participation, can’ have' . , Ly,
Yﬂpowerfulnimpact.mmU.S. nilitaty;officera can“aiso<have,aignificant -
c‘”intluenceithrough*the:attitudestthey{retlectfin1dealingiwitn counter-

'parts who' are members of.aey power,éroupa;in?their“own-aocietiesl:% .

'U S I.A.:distributes’ information.through various mediafand makes*:"\V
i cultural . presentations on the United Statee.» Each ofetheae agencieeu
- can help .or -hinder the Title-IX’ effort’by the compatibility or . ¥
E:incompatibility‘of their programs.

Lastly,. there is a much: larger. group of officia1~agenciea which

is less deeply involved and on a more selective basis. These include

the departments of Commerce, Agriculture, Health-Education-Welfare,

and Housing-Urban Affairs, as well as the Library of Congress and the :.



155

-iréasury.bepartnent./ They may or may not be permanently represented
.'abroad; iﬁ‘any case, they have regular or intermittent contacts with
foreign‘connterparts, provide technicians to work with A.I.D. or in

other overseas programs and, generally, have assets of expertise to

w“contribute to deve10pment. In due course, the Office of Economic

. Opportunity and related domestic agencies may be adding to and drawing

‘‘‘‘‘ N R A £ T

- Non-federal units of government, or quasi-official orgdnizations.

LS r"

xattached to thenm, have long ‘maintained ‘counterpart relationships abroad.

rThey include the People-to-People Program established more’ thau a decade
, f )
ago, “the Partners of the Alliance (in Latin America) and various sister

Kl LA x\i St

city and even school-to-school projects. The force and nature of their

\

impact needs to be investigated in relation to Title Ix.. Coordination

5 \4 )J A

with them is probably unnecessary, but exchange of information with
L. S missions’ is desirable as a way of minimizing conflicts or;
'f duplication and of revealing possible areas ‘for more . deliberate and !x

KCI

fruitful cooperation.

4

Department of Defense

st . The Department of Defense is a major element in most country
missions. The military assistance program, U.S. participation in
regional security organizations and the D.0.D. research program--all
i should be implemented in such a manner as to support Title IX goals,
. or at the very least, avoid conflicting with such goals.

- The following are some of the activities and goals which are
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or éﬁdla be pursued by D.0.D. in support of Title IX objectives: ' -:

Civic action projects by foreign military organizations
which not only build physical infrastructure and improve
the military's popular image, but also increase popular
participation, strengthen local institutions, open up
isolated rural areas, increase local manpower skills
and reduce unemployment.

Literacy and vocational training programs for comscripts,
helping to modernize a significant population group.

Promoting among foreign military leadership the idea that
security is dependent upon economic, social, and political,
as well as military, modernization, with all that these
imply in terms of civic rights and freedoms.

Promotion among military leaders, especially in those
countries where they play a dominant or significant role

in government policy, of the management techniques required
adequately to relate military factors to other fields of
activity.

Creation or strengthening, in the implementation of social
science research programs, of indigenous research capa-
.bilities.

NV A ST N ¢ o
U.S. Information Agency
t

The U.S.I.A., with American and local péraon;;i at 166’émb;;si;;)
: throughout the world, now supports Title IX policy, although its mode
of doing so--thtough portraying the U S. as a model presumably to be"}
. emulated--is not for all’audiences the mogt  persuasive one conceivableﬁ
Several' types of U.S}Iakf\qctivitigs*ind resources could
:fHd};Ectly'shpport'Title’Ix-ijehtives: ‘The educational exchange’
‘é;ogrhm, which is adminigtered by U.S.I.S. in the field for the

Department of State, is one of the most important means to assist in

developing democratically-oriented future leadership. The U.S.I.S.
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cultural presentation program“overseas c0uld ‘also more ‘directly support

)

Title Ix" themes. The main obstacle will undoubtedly be’ the costs

invblved in shifting ‘from’ 1argely elite“to mass’ audiences. '’

I
¢

In presenting current “news’ regarding the'U.S. and other" :egl
countries through all media, the u. S. I A. should use’, those “pegs"
* to impart Title IX values--populsr participation, institutional
development and distributive justice.‘ :

| Thus, in addition to being a gublicist of change, v. S?I A. .

Vitho,

should,more fully become an agent of change. This could take the form

el R AN Y

of assisting foreign countries in the improvement of popular communi-

ty -« Lo
' L

cstions. Working with A I.D. and possibly private commercial or

.r;

educational organizations, U.S, I.A. could provide media expertise

snd ‘management direction to improve public and private channels of

communication between the country ] leadership and the people. In

PEECPAE I B f TR LT T R #?,w‘r’. A
b

such operations,‘the‘idea of communication_ugward'should be stressed.

3

The Pegce 8

The central idea and the manner in which the Peace Corpsvconducts
its work can be directly supportive of Title IX participatory objectives’
and ingtitutions. Peace Corps activities which are particularly °

important in support of Title IX goals include the following areas:::

Peace Corps projects designed deliberately to support
local institutions so that those organizations may be
strengthened.

PCV training in the techniques of community development'
and institution building, as well as in effective tech-
niques of crosa-cultural communication.
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: Following their PC service, foxmer'PCV'a may be.good gecruita “t:
for A.I.D. Title IX activities. Also,.: former PCV 8.can be effective .
" hosts for visiting foreigners under participant training, educational
exchange or leadership grants coming fromrccuntpiea yhete‘thoae_

volunteers have served.

Multilgceral Organizations

Muitilateral officialﬂbtganiaationa;thatiteCeiue'aupport'from
éhé b.s. Government are a speciai caae{ ‘The prospect of using such
organiaationa for Title IX p:&grkﬁajaoéh not seem bright at ‘this
time--althnugh we believe it important to atiuulatexaiacuaaion of
Title ix“gBAiéiia intetnaticnal‘aettings}l'

Concern'for aelf—help in attictly economic assistance programa

has grown among multilateral organizationa, but none of them has shown

PR

great inteteat‘in extending its operationa to Title IX patﬁoses}‘ In
part, at least, this is because organizations dependent on a number of
governments must be particularly careful not to risk offending any of
their supporters. They cannot take many chances, .

» .iWe wauld.not propose to ask multilateral officisl agencies to
ptonotelpopular participation in the Third World, for practical .
reasons. One other reason is that the UnitedjStateaf%eyn 9‘14?;¥-t2,
continue foreign assistance would be iupaired if it vere to put
into international channels the most attractive activitiea and keep

)}

on a bilateral bcaia only the least popular. most directly aelf-

l !
serving programs. -In the longer run, however, the pro-otion of
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'popular'participation could become 'a broader international goal.

g

' ;7 . International discussion of Title Ix goals, on the other hand, .
/woeld have immediate value.‘ If people in other countries take up the
‘theme of popular participation as part.of a broadened view of the
lnature of development, then the ideas embodied in Title IX are less‘y’t
flikely to appear to emanate«from the United States and its government.
:Other nationa would then be less euspicious of"Title IX; and; the -
»‘chances of its implementation would be: correspondinglyiincreased.\ Tb T
' that end, \e believe agencies of  the: U. S 'Government should takesqlu
évei§ opportunity to«inject‘Title Ixnthemeszintowinternationaltdialogues.'
‘vThe effort should not: be restricted .to official multilateral agencies.\:;
’Foreign chapters of the. Society for Internarional Development, for..

example providerOpportunities for. such: dialoguessn
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Part II. Non-Governmental Resources’

Types of Organizations

A.I.D. has a long hiatorv*ofiusing nonfgovernmental'organizations;’
(NGO's) and private resource personséoverseas.{ﬁMost;of;theseyoraanizary;
tions and persons have;beenéengaged;3ofucoursetrfor,quite;specific -
assignments, some' of them;hi?hlyfrelevant~toLTit1e,lx. :

But the: U. S.;privatewpresencefabroad includes: many more -
resources. of actusl or. potential Title IX, pertinence than,those under
the direct control of~A.I D. The;challenging question*'to which we,
cannot pretend to have found an. answer, is how" most effectively to, .- ;
enlist the cooperation and assistance of these additional resources in
pursuit of Title Ix purposes. IOther questions'are, how can A.I.D.

'keep itself adequately informed of the activities of the multitude of
private sector organizations and enterprises abroad in order to profit
" from their experience? How can A. I D. facilitate the flow among those
agenciea themaelves of Title Ix-relevant information? The problems,
posed by the latter two questiona are much lesa se\Jre than those
poled by the first, and steps have already been taken by A.I D.,‘in
the Title IX office and elsewhere, to try to meet them,

. ’ ' Most private sector U.S. activities of Title Ix concern in the
Third World are not going to be”carried out under the oversight or in.’

—the hire of A.I.D. Even if A.I D. were in e position to offer private

sector or;aniaationa major support. many of them would be reluctant
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to accept it. Working with the government is/not eaay. Accumulatad

”" :,,.,s Bnu B T T I L I R N R A A

restrictions, requirements, and uncertainties in the foreign aid legis-

lation: and regulations discourage some private organizations from
YiTediet 0 oS el BT l’
‘ becoming involved in any way. Others hesitate to do so because of

’ .
[F NS '.“x .';* (XN Pty

differences with official foreign policy. And the U.S. private business

,/1*1. E ]

N
e

sector abroad, while it may be susceptible to suasion by A.I D. in .

R . . . .
B TN VUL VI SRS 1 TS R R T VeI S e iy

'

support of Title IX goals, seldom would feel itself under any msjor

4 LY fodiy ) B

constraint to respond to A.I.D.'s suggestions.r Finally, purely private

. A
N g .
S e e S TR T RN I RN LtV

endeavors overseas should be encouraged, and care has to be exercised

[

K u.,', [T N - N et [ . RIS

not to "take thenm over and destroy their distinctive character.

o
..} N . B . L .

Accepting that it is unlikely, and in some ways undesirable,

,:3‘

to secure significantly greater coordinative power over the activities

‘7’\‘, N R . P

of the private sector, A. I D. will still find it useful to explore

! .
. [ * B
S p o , : Vart g

that sector 8 possible contribution to Title Ix implementation.. The
. I T s b ST RN

non-governmental activities that are of interest ‘to A.IL. D. are carried

Vo
1 B R [ PR :w/‘y f

0
.,

N

out under four kinds of U S. auspices. (1) u.s. commercial, manufacturing,

El , e P W LSAIN
AT e ey wh P LR R ,.{(‘r ) 2 &y

and other business enterprises- (2) U.S. universities and research '

Chits, w Nt

‘\l' *

institutions, (3) foundations, and (4) philanthropic and religious

N Lo
“,‘\v' ;,, o T N Y A

organizations. ,
(-
- T R L T T 70 AR o0

:

" Business Ente;grises.“ In pursuit of Title IX objectives, it is

appropriate¢t9mgncourage U.S. private business enterprises .abroad-to:

azh zSeek .ways whereby employees can be brought to’ feel’
. they have a significant stake in the enterprise'

% 'Xr n/.“" 54;‘ [ ' ‘Ag\,.‘r ’,‘
‘

Encourage management to devote more of its’ attention
‘*and talents 'to -the solution -of community problems"‘


http:appropriate.to
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U.S. businesses are in a good position to encourage and assist
in the development of local small businesses, some of which could
serve as sources of supply (Sears in Latin America carries out such

a policy). The availability of risk capital is frequently the missiné .
AN R
ingredient in the creation of small business and in some countries u.S.

N b ;r'ﬁ‘i

business can help finance the establishment of small business investment

companies (cf. the experience of CREOLE in Venezuela). o
In the field of technical assistance, A.I.D. should%continue and k

expand the use of incentive grants to provide partial fundiné”ior‘:

’ 1y

‘;"u'“)’ey: L

private technical assistance programs. The potentials of this

"piggy-backing grant (or contract) to’ support private technical
assistance can be useful»in buildiné uo the institutional‘structures
& K E“ x . :,y

inevitably associated with major private investment projects. The

N .
N LY

‘objective of strengthening the private institutional fabric of a

[ _"‘ I I( 4 . ". M A
,fsociety is better ‘'served by such private-sector-to-private—sector\
‘xﬁu”:.xV”“ A vl fo o I i "u,’ ’~‘I‘3‘.

’arrangements thsn thrOugh the conventional government-to-government

3
s e PN T A I I T T . . mey ot € \ .
PREEIE S A A S SN a0 -, . ,,,.\u“,f, ‘ KAl 0

‘pipeline;
£o0n win _t‘ APV ] :”q.ﬂ,’\‘:ri R S S L*" {»1 l;em\."i
An example of what can be done is provided by the International

AR « ¥ [EN
A LETAS

‘Executive Service Corps. This organization, established by U S.

business with A.I.D.'s help, is providing business - know-how toﬁ“”‘f

developing countries by drawing on’a roster of ‘4,000 U;Si"businegsA

volunteers. Some 400 projects in 38 countries have been completed in
its first three years. Similarly, Volunteers for Internstional

I PR srx\" I ,33 YU Fend

Technical Assistance (VITA) Inc.‘draws on;the contributedrtalents

of 4,500 specialists from 800 corporations and 200 universities in
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technical problem-solving through a person-to-person mail inquiry and
counsoling service. A.I.D. should ensure that these volunteers are
avare of Title IX considerations in the conduct of their work.

Recently there has been an increase in the involvement of
businesges in urban-and related problems in the U.S., either through
govnrnnantacon;?acta,\enlightened self-interest or a public service
deoite.f:A;I;D;;shoulduinvestigate such programs for applicability to
similar.problems in.the Third World and then should attempt to apply
some of«the.petiinentuexperience using this business talent. .

A.I.D. through the-Private Resources Development Setviceibhoq;g
provide information' and .suggestions to U.S; businessecs on how
éperationa overseas could assist in the pursuit of Title;ix goals.
Examplesiof'u.s._o:ganizationa which might be used.for the purpose
are-the U.S.. Chamber. of Commerce,ythg,Congéil for Latin America,
Partners. for the.Alliance,: and the American, Institute for Free Labor
Development. : ... .-

| In:addi;ion.to,thehopportunities,fpt_cons;ructive use of . |
, U;S.'businesa'organizatigns,in.purpuit;of\non-profip purposes abroad,
chetepb;istsuthé;problem of how U.S. business conducts itself in its
: acfivities for profit. . In part, it is more historical and symbolic
than actual, for many U.S. investors and traders have adopted highly
-.enlightened practices of ownership, management and labor-social relations
overseas. Nevertheless, the U.S. should do all possible to ensure that
- U.S. business subsidiaries and affiliates conduct their business

activities so as to support the goals of Title IX.  Ti.e subject should
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be discussed in general terms with main officecs in the U.S., but

the wmain effort must be made in each country, using the special entree
that exists for Ambassadors and Commercial Attaches usually via a local
chapter of the American Chamber of Commerce.

Soxe firms, however, are growing boyond the exclusive influence
of the U.S. Government. Examples multiply of firms which, though of
U.8. origin and perhaps dominant owmnership, are ‘n fact international- .
ised in respect to large shares of their stock holdings, management,
personnel and operations. These firms may be beyond the influence
or decisive control of the U.S., or any other of the firma' parent
Governments, on critical issues of financial gain. Control then rests :
large.7 wish the nation in which investments or operations are
located, the governments of which are seldom in strong positions t»o
act forcefully. Their common presupposition 1s that the U.S. Govermment ‘
will side with the foreign firm in traditional protective action.

In the new circumstances which surround such cases, the U.S.
Government needs to study the problems of its relationship to the
interests and conduct abroad of wholly or partly-owned U.S. firms.
The subject goes far beyond the concerns of A.1.D. alone and should
have the attention of the State and Commerce Departments.

Universities ans Research Inscitytions. The training and
ressarch functions of American university perr anel werking abroad
are well appreciated by A.I.D., which over the years has contracted
vith a number of them for these purpeses (as has Sut"- through
Fulbright and other exchange programs). Univarsities offer special .:

advantages as instrumants of Title IX. Their personnel are better
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gqu;:ppqd than others for the kind of basic, social science research
required if the host-country and A..I.D. are to plan constructively
for Title IX. They can incorporate into their teaching materials
concepts, methodological instruction, and information of Title IX
usefulness. Most important, they are in effective working touch with
students, who in most developing countries almost by definition will.
assume leadership roles. This i1s a group to which, as we are aware, ) ‘
direct U.S. Government access iafnot‘ easily achieved. L
. .- At is an elementary counsel of prudence that 1f A.I.D. is
cqqggggfl tO‘ see American university personnel perform most effectively
| in“pqrsuit o‘f Title IX objectives, it should recruit that persomnel .
carefully and then should dissociate itself as completely as possible .
- from the professors it has engaged (or at least should permit the
profesgors to dissociate themselves). Allowing the foreign university,
to f’,‘.’&ﬁr.a,éﬁ with professors directly would help ensure. such a separ=tion |

from ,!tf:}ieﬂU;.‘S. Government. . . . ; ,‘.1::_,“‘_ o - ;L
‘ e ‘ - The main argument for dissociat:lot(x.’;‘tf profgaséts is to increase
,:heir'p\r:e'dingflity w;l.th students, . Students do‘\go:;;,lﬂge to be manipulated,
and 1n th‘Th;I’.r‘d 'World,,least»of all do they relish being manipulated
by anyone they take to be an agent of the United States Governmenmt.
Coipgqpondingly, many capable American social scientists are reluctant
to work abroad if they are made to feel that they would be "instruments"
in the implementation of a "country program.”

In recent years A.I.D. has assisted in the broadening of

university curricula in the developing countries through promoting .. .,

"general studies" courses and the like, It might be well for A.L,D,,.,
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in consultation with scholars in the United States and host-countries,
to consider how best also to introduce relevant social science skills
into the curricula of professional faculties and schools. In Latin
American countries, for instance, where university graduates cimsti-
tute a restricted elite, political leadership *s recruited from the
ranks of lawyers, doctors, and engineers of classical training, few
of whom have received more than a smattering of systematic social -
science instruction. They are consequently less well preﬁared’g&f”
confront and deal with the socio-political problems of theif}coyntries:
o Foundations. It is regrettable that 'the great U.S. founﬁatiaﬁaﬂf
(Ford, Rockefeller) are reducing their involvement in the Third WBild’
(in deference to the ever-more-evident demands of our domestic: ' ©7
problems) at a time when U.S. governmental support of foreign'
dssistance is in ‘decline. With' their impressive finénciql‘iéﬁbufégg’é
‘‘and their relativé”ffeédouﬁfﬁgﬁ;ﬁhéfkdqgiié;dté7dgop‘Uté;hk66§¥hﬁéné_f'.
agencies, they are in a position to promote fiflg“li'défiviﬁié&wiﬁ?
significant ways. ' -

COmmunication“chdnﬁgfé between theagwéﬁénbiﬁéiﬁ and ALTiDL/ *
Washington are open and informal. All tﬁét’éﬁhtﬁétﬁgéédcigyfﬁéélEh&ié
channels be employed for more frequent consulthfiéﬁ'ih‘ieébéct\éf"
Title IX, in the interests of informal cooperation and coordination, '
exchange of experience and information, and innovative program
possibilities.

The substantial number of smaller, specithinterest foundations

'that work abroad needs to be examined by A.I.D. for the relevance

1

f\of their‘experience to Title IX. Some of these foundations are
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'specifieally oriented coward Title IX objectives (e.g., the Pan American
‘ﬁevelopment Toundation, the International Development Foundation) and
are already well known to A.I.D., indeed receiving Agency support.

But the operations of others are scarcely known. One suspects that
many of these foundations are little more than significaat sums of
Hmoney looking for significant purposes. Title IX activity, which

'might be suggested by A.I.D., could provide that purpose.

Philanthropic and Religious Organizations. The list of philan—

i

thropic organizations that direct their activities overseas is long.

LA

" Most of them are single-purpose, targeted on a specific groun,or‘
problem. Some of them are large (e.g., Foster Parents), others operate§
small hudgets. They should be encouraged to respond to the broader

vchallenges of the environments within which they work. A I. D._:

3
R P cvet "(n “-“"’J

missions in the field might want to explore with organization fieid
) directors what could he done by them, and A I D /Washington may wish
to increase its communication with their home offices. The Advisory

.‘I*«A».. Sl T -@xu i by 4

Committee on Voluntary Foreign Aid Agencies has not till now proved

R RN

:a particularly effective vehicle.

t

A number of these organizations are directly involved in Title Ix

. york{;many~of‘themebacked:bv religious‘denominationsi The Americanixll
Friends Service Committee; the Brethren Service Committee, the
Unitarian Service Committee and a number of others, Protestant and
Catholic, lay and clerical, are among them. In the abstract it is in
‘A.I.D,:s interest to cooperate with--and, to the extent possible,
f(snpport--the work of these agencies. Since they are “gervice"

organizations, overhead costs are usually very low. Their personnel A
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are usually committed, prepared to endure hardship and energetic--for
they are staffed by what is in larg: part self-recruitment. Most
important, in field situations they are in daily and significant
touch with precisely those elements of host-country populations with
which U.S. mission personnel least frequently come in contact: Jthé
urban poor, the peasants, the forgotten of the earth.

In operational terms, however, problems often arise. The
philanthropic or religiously motivated worker may want to avo’idla closg
‘ relationship with the U.S. government both because he fears for the
loss of his independence, and consequent loss of effective access to
those groups with which he is working, and because he may be in d\i.‘s-5
agreement with the role the United States is playfhig :I.n:’the hoéﬁ-émfdfi'i
and the world. The U.S. Gt;vetnme‘;\; 6ff1‘cer, ‘on the other hand, may
find fault with the Gther (nji;h"s[‘;;rdfééﬁibﬁﬁl training, narrow identi= '
fication with a sin‘gl‘;;lé(menil:l in; “the socijétiy, lack of appreciation of:
the cémple’i:lﬁty’:&(f issves and ‘bb;lér ;tlrt;ééurés, and laxness in sé’t‘r:iﬁ‘gi i
up performance ‘cz:':lt"e}rﬁi There is also the danger of A.I.D. identifit’

\x,

"cation with specific missionary goals.
i "'Title IX may serve to lower the communications barrier between
these two groups. Performance criteria for Title IX activities, for
instance, must be substantially different from those for other &
operations: time spans of evaluation must be lengthened, "hard"
results cannot be expected. Title IX demands that attention be paid
to the amn, the person, to his welfare and dignity, vherever in the

society he may be found. A.I.D. z-tivities of course will continue

to be oriented toward nation-wide development, but the Title IX
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injunction recalls us to an avareness that underlying all our statistics

there are whole persons whose wholenegs we are not to lose sight of.

The religiously or philanthropically motivated worker, in his

1
'

usual manifestation, sees very little but whole pexrsons, and therefrom
stems his frequent inahilitv to view problems and priorities as
government officers are obliged to do. In the light of Title IX the"

nature of what this kind of person is trying to accomplish may be
more fully aopreciated. l

Thie ‘brief consideration of the Title IX’ fole of the religioual””’

5,

motivated worker leads to a related ‘set of matters having to' do“with‘“f*
religion and the churches.‘ ‘
Tl K ;,1‘ ‘;‘:i:}

Throughout the Third World religion remaine a vital force,
significantly informing man 8 values ‘and behavior. “Itg’ importance as’
a facilitating agent or as a hindrance to the kinds of’ participation

called for by Title IX should not be minimized. The questions‘tohhe”'

ki o N
u ‘, b
iy

raiaed here are two. Can "the process of social, cultﬁrhlfvhnd'“’*fﬂ”

psychological dislocation associated with modernization be’ made 1esa*'

w1 - . -
;a‘s) ._"r ‘!,

. painful by providing ways whereby men may understand and interpret

JL‘* ‘,‘a:‘ .

- this procesa in terms of their eetablished religious beliefs?’ If ao,
'lis there a role here for United States churchmen?

' The first question is one for intenéive'reseerch'of?the'ﬁiﬂd?“”

i
el

thatwhne been pursued by Robert N. ‘Bellah, Cliffoid Geertz, and *
othere. although enough 1s known to permit the conclusion that most '

‘establiahed religions can provide a ffamework of belief within which™
rapid change can be accepted. Isla:Jand Buddhism, for example./are ’

capable, upon interpretation, of accqgmmodating rapid, planned change.
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And Christisnity with its strong emphasis upon process and God-in-
history is readily interpreted as change-oriented, as the pronouncements
of John XXIII show.

The second question must receive a guarded answer. Traditionally
most U.S. churchaen overseas have been missionaries primarily committed
to inculcation of Christian belief; and in much of the world the legacy
of the aissionaries makes cooperation difficult today between Christians
and non-Christians or between Protestants and Catholics. But the
ecumenical spirit is spreading rapidly among present-day United States
churchmen, along with an increasing preoccupation with problems of
social and cultural change derived from e recsaessment of the nnture
of Christian respousibility. By inclinntion more and more of them ate“
advocates of initiatives fully conaonant with Title_lx and they
are establishing effentivn working tglatinnshipa with-their host-~
country counterparts, pnrticulntiy in:ptedominantly Ronnn Catholin
jcountries. The churchmen therefore are a nigniticnnt resoutce'tnr
-Title IX purposes.

It 18 difficult, hoyqur,’to_nnorninatn the efforta of the

[ '

churchmen with those of the United Statns Governnent, in.pnrt Because
of the churchman's conception of his ptopet rnle in the world. in nntt
because many churchmen, including sone of those moat nctive and .'-.
influential in intercational mntters, are bitterly opposed to United
States foreign policy. What is tequited if the human ann othet o

resources of the churchaen are to be used most effectively in Title IX

vays, is systematic effort to open good channels of conunicntion
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between the United States Government and the churches, both in Washington
"and in the field. Major first steps in this direction have already
bean taken by the Latin American bureau.

1f the churchmen can be assured of compatibility of purpose
between their activities and those :f the United States Government,
1f some mechanism for coordination of efforts canlhe devised, and if’
the churchmen can be held to suitable performhnce criteria, then it '
would seem appropriate’to‘prouide churches and chhrch-relhte&’éroup§”

with direct financial and technical support for specific“endeauors.‘j

Some Special Problems

‘
ARs

Priuate Organizations in Non-Concentration Countries. In that
“i'significant group of nations in which the u. S. presence is slight,

A

e

A. I.D. programs will probably have only a minimal impact on socio-")ﬁ

' political modernization.\ What ‘the U.S. Government cannot do directly

i 1
t L
3 g4, ( Bl 4‘ ,‘.p

in such a country can perhaps be accomplished--in part at least--by the

r‘w‘)"‘i b

‘ANGO's., Private organizations, whether business or philanthropic,

vy g b o Lot Y

operate in countries for _reasons often quite different from those of

WP Fs

,the.uﬁs.ycovernment., It might be, therefore,‘that for humanitarian,
By ‘ . v NN
’cultural, or professional reasons,NGO's would maintain active operations
;1n4$£untries where the UterGovernment qus/not\have a major presence.
‘)qgre,enlightenedixitleglﬁgpolicy uoulq‘see the U.S. encourage
A.‘andaassist the NGO's to operageémeaningful,programs of pluralistic
' democratic development:‘wﬂowmcan.ﬁzl,D. help:the'NGOZQ under such i

circumstances? The answer would depend, of course, on the nature of
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..the country and the attitude of its government. In countries ripe}’
for pluralistic development but where political animosities‘block .
greater direct U.S. participation (e.g., Arab states), the l.l.§“.,miglhtli
make available to NGO's information on opportunities for their .
activities. It could assist monetarily by way of a grant or»trans;ﬁyn
portation subsidies if commodities are involved. In politicallyhcoply
areas, A.l.D: should consider encouraging the use_of‘third:countrvr:‘H
.NGO's which might be more immediately acceptable»politicallzxand<vetwﬁ
would still achieve Title X purposes.' Perhaps A I D. financing\
could be made available through the medium of a world-wide contract
or grant. making u.S. involvement appear minimal Multilateral
support for U.S. or third country NGO's might also be a workahle
jmethod. In countries where ‘the" U S. presence is limited due to the
lack of economic potential or the minimum nature of U S, interests &
(e. g., moSt ‘of Africa) the U S. could benefit from NGO operations,r
and could in(turn assist the NGO s by working with the host-government
:to ease their entry, providing information on local opportunities and #

Sa,00
S %

in general using its “good offices.” In this way the NGO “eould

N A

' become an American—sponsored and locally—recognized substitute fox

5 e ‘\;

‘ a U S. public”f:reign aid program and could help directly {0 advancing

‘"1”1« [ B T I T L co Py

Title X goals.

7 atet i [ . AP e, R TR
Funding. Of considerable significance to the way in which ‘the
U.S. can use NGO's in advancing Title IX activities is 'the methéd
whereby they are financed. When financed difécéiy’£§*ﬁ'r’ﬁ.‘aBﬁéiABE:

A ‘-m‘)“

the NGO's activities are locally viewed as'a U. s. Government program
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Irt;houovnrﬁ'thencircumstances‘ars_suchﬁthat the complete control of
tbeﬂggqfsyactivities‘offered;by’the:contract is of less significance
than the appearance of less U.S. official involvement in the NGO's
in:country activities,.a'grant nay be more appropriate. Under this
mechaniam the funding for generally agreed-upon purposes is given to_
the NGO in advance. The NGO is then usually free to begin operations
after direct NGthost country agreement, where necessary, and can |
operate with greater flexibility. Another significant question is .
that of administrative procedures and oversight. _To.the extent that:.
theﬁformalities_involved in fiscal accounting and end-use}auditslnormal
forpaél,é. contract_administration can beveasedtand made_more_flexible
(which can be done.without excesaive loss of program control), the
NGO's will be more ready to participate in U. S.-supported programs
This is a factor which both A I. D. and the relevant Congressional o
committees must consider, for much of A.I.D. detailed accounting ,.
procedures have resulted from Congressional criticism of alleged loose

E

fiscal accounting to A I D. contractors.v If the grant device is to

s
.l_l‘v
B

_prove its effectiveness, it should be accompanied by a reasonable

AR ]

understanding by A.I D., the Congress and the NGO 8. as to what ia :

" '.o.n

i

proper fiscal procedure combining optimum amounts of flexibility with

the basic minimum of accountability.

Closely related to the question of NGO funding is that posed

LeTaantge s L . L

. by the so-called "CIA orphans. It is certainly in the interests of

<¢,,~,A. .' K . )

- the U, S. that the very desirsble vork of some of these organizations
( [ .'.‘.". (MRS A Vo

-continue. Much of their work is directly related to_the purposes of
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" business groupings and a new 1mpetus for social pluralization. Such )
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Title IX. A.I.D. could through grant financing continue tl'e work of -
many of these organizations directly inwlved with Title IX whenever
(and this is true in many cases) the direct U.S. funding relationship
would not embazrass or be repugnant to the host government. In those
cases where direct funding is inexpedient, A.I.D. could encourage
private foundation funding.

Another type of funding for NGO activities inwolves direct
profit-making ventures. Both private capital investments and A.I.D.zw

. o ‘,\,_:‘
financed capital development projects can havs valuable Title IX side

s
. N

effects. Private or public capital projects can be planned in such

ways that their completion will leave behind significant contriﬁoéiooo
R S I‘,< £y
to local social infrastructure. Road building or power project campd
S b

sites could be tumed into technical schools. Enterpriseo can be

i fx

ISR
designed to promote local government as vell as trade unione. Maximum
use of local entrepreneurs in such projeccs could result 1n new " o

¥ Gy 1

projects could be faahioned to increase not only technical akills,

but also the socio-political skills sought by Title Ix. Thie so-called

EETRS VI WA S

"piggy-back" use of capital projects for Title IX purposes must not "

[

”be overlooked.

Phagse Out. The problem of when and how NGO octivity ahould be

”

. curtailed or terminated must also be conoidered. It can be hypothelized

that NGO termination could occur under two different sets of circum-
stences. The first and more desirable situation is where the locol

country activity fostered by the American NGO has reached that -:.gé
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gfrgruition where it can and should proceed alone.' Certainly a contin-‘
uing consultative relationship is not bad, but it must contribute

to the self-sustaining nature of the local NGQ. It is most unlikely v
that there would be any U.S. Government involvement‘at this stage, but
if such should be required, it would probably consist of gentlff??¢:

~heipfu1 counsel for the displaced NGO. .

.

' .
£t - e tte ey ny Tl
,,,,, . [ 1 R . vy 7 B ".h

w Fata

;~ A morxe troublesome scenarib is where a change in government or
some local indiscretion has resulted in a public or private climate cL
inhospitable to ‘the continued activity of an NGO. The last decade has .
seen this situation develop all too, often (e 8., Sukarno's Indonesia,
,Cambodia, Cubs) Under such circumstances the role of the v.S. Mission
Lis to assist the NGO to maintain its place where for Title IX or for’
| other purposes this is considered ‘to be in the u.s. interests. If
xthe disfavor incurred by the NGO is the result of its own indiscretions,
however, the u.S. Mission should urge it to put its house in: order;as
"rapidlylas possible and if it does, intercede with the host-government
. on its behalf. If it refuses, the U S. wouid have little alternative ‘;
;to letting it be displaced despite whatever support its constituents
‘might marshal for it in the u. S.‘

S
AT

A varirtion of this same problem might occur when upon a change

¢

dof local regime the NGO becomes increasingly persons grata but the new

;,A(

l,regime turns away from Title IX objectives toward a more authoritarian,
‘non-psrticipatory society. Here the U S. would have to make a judgment

'ras to whether the continued presence of the NGO would tend to advance .

2 N *
.’ J

v meaningfulﬂTitle IX or humanitsrian gosls. If not, it might then be
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proper for tbe vl to encourege the NGO's departure by ‘whatever means

—
':x

a,,,r“'

:night b beth‘available and suitable.T But the U S migﬁt also‘choosé

o

" to diaassociate iteelf from the regime py with&rawing er‘eharpiy

curtliling its presence, 1nc1uding aid, but might seek to maintain Nbo

activitiee as a connection with the national Title IX alliee who some

!

LI

day might change the country's diféifiShis



CHAPTER SIX

ASSESSING TITLE IX PROGRAMS

~ v » 3

Why We Need Indicators ‘

} *“If Tttle Ix i to be vigorously pureued by‘A I.D., ‘in the aane A

a

,e

sense that economic development 1s rigorously pursued--a long run, S
year-in, year-out concern” of" every Mission--then we' need a’ factual bale‘

and ‘a’ theoretical base relating to socio-political change, of the:aort

¢

that we know ia indispensable in- contriving programs for ecouomic’l"fi

¢
‘, :l !

development. Without~this*factual and-theoretical base ‘one may very o
well;do“more harﬁ*thanfgood;'orjfinjaétihgﬂblindly;-apoilﬂthe‘eﬁadcea
o a ' LN . ' ‘x

T S - ' * . - i l'jn o,

for Title"IX'success at a later point when we know more. ' We need& v

Title Ii“dataJseries ahd‘sharpéned‘litle*IX concepts”and“theoretiédl;
lnaightsiﬁJ*'

'*:Hoheyerigh aEt‘uf‘alllpdrpoaéf“ail-country iadicators:of%?itle~1xf
coaditioﬁeihﬁd change*ﬁﬁy"be impossible to contrive‘becahse we’are”

dealing with such a large group ‘of countries (which becauae of their
heterogeneity,.defy aeat41nter-country contrasts) and*becapae there

areﬁeo”few?eaiabliahed?theoretical’Hﬁalghts'into*aeduent#al'change;”“}
of éocietiee”andspolities.”'Noriare‘all abaessment"indicato%a to*$e<5v
regarded as of eﬁuai‘iﬁportance'1h1311 countrfealfﬁWe=dofnot~haydhf* t
in our conceptual armory a typology of underdeveloped nationa which A

would enable us’ to specify which Title: Ix 1nd1catore ere moat}llportant

s .
) P e s PR
- [

L In Chapter Seven,; Part' II,.we discues the research needs of .
Title' X.
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in which type of nation. The creation of such an analytical typology
should be a matter for Title IX research.

Title IX indicators serve two purposes: initial diagnosis
of the Title IX condition of a country so as to help decide whether
Title IX programs should be pursuved in that country and, within a
country, to identify priority areas for progrem and project selection;
and asgessment of the results of such specific A.I.D. programs, once
initiated, as well as changes in the overall Title IX condition
of a country, whether or not these changes are related to A.I.D,
activities. Both diagnosis and assessment require a mixed bag of
indicators and guideline criteria--qualitative and quantitative,
rural and urben, macro and micro, economic, social and political.

We need organized data series in order to choose projects and then .
asseas their consequences. Inevitably (as in economic development),
we need not one but a set of indicators, a composite or "profile."

No single number or data series is sufficient.

There are both macro and micro dimensions to Title IX implementa-
tion and therefore to assessment indicators. Title IX objectives are
fulfilled by incressed national participation as well as by the sorts
of incressed micro-participation emphasized in the Title IX
legislation and documents.

In broad terms, national participation is furthered by & decrease
in dualism; when more people within the nation speak the same language;
vhen more regions have access to roads, electricity, newspapers, and

governmental sevvices (education, health, courts, agricultural
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extension); when regional, rural-urban, and ethnic group differences
in income diminish; when all regions and ethnic (or other) groupings
can effectively register their national political preferences and
determine or meaningfully influence central government personnel, and
policy. Responsiveness of central government to regional and

ethnic group preferences is a macro question,

Increased national participation means (1) increased mutual
dependence (economically, politically, and culturally) among sub-groups
within the nation; (2) an increased flow of material and cultural
transactions among local groups and between local and central groups;
(3) enlarged mutual identification with persons, institutions, symbols,
and values external to the local community.

For Title IX purposes, then, we need one set of indicators of
the extent of national participation which tell us the scope and
variety of the participation of regional and local groups in the o
economic and socio-political life of the nation.

We mean by micro-development an increase in the extent of parti-
cipation in modernizing local organizations: political institutions,
such as local parties and local government; economic institutions, such
as cooperatives, trade unions, and community development and other
extension agencies; voluntary associations of a social or cultural
sort. So we need a second set of indicators which tell us the extent
and variety of individual participation in grass-roots organizations.

A third set of indicators would attempt to portray the depth

and variety of social, political, and economic malaise (conflict,
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instability). The point here is to identify acute problem areas
(snalogous, perhaps, to balance of payments problems) to which

Title IX programs might be addressed. These indicators almost cer-
tainly would have to be qualitative, although quantitative information
such as the frequency of strikes, group violence, or hostile

political demonstrations would be relevant. We would also want some
qualitative assessment of the extent of institutionalized repression,
that is, the extent to which malaise is not allowed to be expressed
overtly.

Finally, Title IX indicators could serve as shorthand expressions
of desirable goals in the dialogue with host country governments,

These indicators can be thought of as equivalents to "growth in GNP,"
and "a healthy balance of payments surplus," to indicate progressive
changes of sorts worth pursuing by deliberate efforts, just as economic
growth is worth pursuing.

It is useful to compile statistics on facilities which may be
regarded as preconditions and instruments for increasing participation,
such as the number of newspapers, the frequency of elections in a
nt;ted time period, miles of improved highway, literacy and education,:
and land tenure patterns. Such statistics shculd be supplemented by
qualitative analysis of their relevance for participation.

The kind of qualitative information required-is suggested by
the following "impressionistic" questions, which we discussed at -
length in chapter three in considering whether Title IX programs’ are

feasible in a given country:
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Is the regime notoriously repressive or currupt?

In the foreseeable future, is the regime interested in promoting
participation to the maximum extent congistent with local conditicne
and is it interested in establishing the institutional framework
needed for effective participation?

Is the regime, with assistance, capable of following through on.
its interest in promoting participation and establishing the needed’

institutional framework?

The Indicators

We have listeq below some significant indicators that might be ‘
used to evaluate progress toward Title IX objectives in a country.
These indicators fall into two categories. One category deals with
national participation and integration, and overall socio-political
structure. These give a »icture of the preconditions for effective
participation in decision-making and in carrying out development
activities. The second category deals with participation in the
benefits of economic activity.

These are macro-indicators. They deal with entire countries.

In some cases, differences and fissions within a country will make
countrywide answers impossible. In these cases, it will be appropriate
to apply them to specific regions and sectors and communities within
the country. These same indicatois can be adapted for the analysis of
micto-patticipat;on at the local level.

These indicators may be used both to show an existing situation
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and to show change.

Qualitative appraisal of performance is also necessary since
increases in each indicator do not necessarily show improvement in
the amount or quality of participation, or the basis for particimation,
or in develcpment. For example, there may be cooperative or savings
and loan societies for individuals who do not have the experience or
training, the trust in each other, or the view of the future needed to
make the society function well, If that is the case, the society may
well serve perverse purposes, and an increase in such cooperatives
should not be considered a sign of progress. Each indicator must
therefore be examined and explained critically if the analysis is to

ba useful.

A. Nationsgl Integration and Socio-Political Structure
. 1. National Integration

(1) Percentage of the population over which the writ

of the national government runs.
(2) Degree of acceptance of the national governmental |
administration as legitimate. C
. (3) Ethnic, religious, tribal and other socio-cultural
barriers to mobility.
, (4) Presence of absence of fragmentation (division of
the country into hostile camps).
(5) Presence or absence of communal warfare, violence,
-or other indications of tensions.

3‘(6)1Extent of common religion and language.
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(7) Presence and location of air, road, rail and vater
transportation facilities.

(8) Presence of communication facilities: mail,
telecommunication.

(9) Presence of mass communications media: radio,
newspapers, movies, television.

(10) Extent of participation in market economy. (This
1ﬁdicator may relate as much, if not more, to socio-

political structure and participation in benefits.)

a

> ,‘

2. Socio-Political Structure

In a wholly traditional eociety,'gg}itical, economic,
and military power are fused in a single hieragghy with one-way trans-
mission of policy from the small elite at the top downward to the rest
of the society. The process of modernization may be viewed as displacing
this single hierarchy with a network sf governmental and private organ-
izations, creating channels through which the preferences and needs
of rank and file persons and groups are effectively transmitted upwards.
One group of indicators should measure progress toward such a pluralistic
soclety.

(1) Extent of task-oriented, competing organizations.

(Presence and effective functioning of cooperatives,
labor unions, professional associations, and othét
e;onomic interest groups.)
-(2)—Concentrat16n or diversity in the ethnic‘of regional

v

or class origins of governmental employees.
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(3) Standards for tecruitﬁgnt and promotion in government
service. "
(4) Extent of civic education.
(5) Basis of locar government. (Direction from above
the community or from within. Power of tribal, caste,
economic status groups. Extent to which leadership is
: . gelected from ascriptive groups.)
(6) Participation in elections. (Extent to which there is '
a choice of candidates in elections. Eligibility of
participation as candidate, as voter. Percentage of
population eligible., This indicator should be applied
to the various levels of public government and to
‘ voluntary associations and pressure groups.) vt
: (7) Participation in development schemes. (Extent and
nature. Is there merely receipt 'of resources from ~*
the center, controlled by the center? Some contribution
and control by the locality? Transfer of resources from
the center to control of the locality, for specific
purposes? Local control of generalized resources?)

(8) Freedom of pres; political opposition; extent of

civil liberties.

B, Participation iv Benefits of Economic Activity

(1) Distribution'of land ownership among agriculturists.
(Consideration will have to be given to the nature of(

uwnership, its attributes and uses.)
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~long these processes take.

d political development. It may be wrong to assume that Title IX

political and social processes of the country.
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¢iA2) Distribution of income and other, forms.of wealth,
g;(ﬁ),ungnltude of unemployment.
(4) Aveilability of credit.

. (5). Possession of education, including:

'Literacy

+

School enrollment. urban/rural
Percentage of adults with primary, secondaty,

- technical, and higher education: same for -
. younger adults

v g

Content of educational curriculum. ttaditional

(e.g., Koranic schools) or modern i s

'qufflculties in the Use of Indicators

c [
Title IX implementation often means undoing what exists. We

{ .
{usually perceive Title IX projects as creating new institutions where
i
‘t

}

hey do not exist and changing the way present institutions work.

15
%

wever, in countries ruled by repressive and anti-democratic regimes,

gt

There are few theoretical insights into the processes of social

1

Zrojects, even if eventually successful in enlisting wider participation,

ill necessarily have predictable and = .surable effects on the

We do not know how

It may be that some Title IX projects

', during the first 10 or 15 years of their life only create a sort of
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latent preparation, without discernible change in the macro-structure

of the society that can be captured by indicators. Their effectiveness

may not be apparent for a generation or more.

Perhaps the model we should have in mind is the one that
characterizes the socio~economic changes underway in the U.S., and
also in the Czechoslovak refo:ms: a period of slow change, which, when
\some critical threshold is reached, induces sharp, dramatic transforma-
tion, accompanied (nota bene) by crises and instability. Surely in
tracing the present (1966-1968) upheavals in U.S. life, one would
go back to the massive Black migration out of the South during World

War II, when Watts and the South side of Chicago grew to their present

U
oo e

size; also, the fact of prosperity in the postwar years, and the Supreme

a«‘

Court desegregation decision of 1954. Progress in participation"of

Blacks in U.S. seemed very slow between 1944 and 1965, and then sharp

changes became evident. So too, perhaps in tracing back the changesx”
leading to the 1968 crisis in Czechoslovakia. Research should be

b Y
‘ I 5 oot ra My

initiated to develop devices to measure the undercurrents of change.h

P . , . It‘!

It may very well be, therefore, that Title IX success is fre-
. H‘ Y- foa : o v,,xf.
quently accompanied by social strife and spasms of instability. The -

work of Adelman and Morris suggests that social tension is more acute

in their intermediate group of countries, those which have already

achleved the basic social conditions for economic development.

Title IX progress may not be an upward tilted plane-~continual andl

* » e . i C] FEYRS
Irma Adelman and Cynthia Taft Morris, Society, Politics and
.Economic Development (Johns Hopkins Press, 1967).
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{diecetnible progress--but rather a horizontal line which abruptly
turns upward (or temporarily downward). We need, therefore, a good

~ deal of research before we can have confidence in the efficacy and
the required time span of Title IX programs, and our indicators of

their consequences.

‘

The Cost-Benefit Caution must be remembered. The foregoing

indicators do not constitute a recommendation to A.I.D. practitionere1
to launch an exhaustive datagathering or encyclopedicvanalytic effoft;
Our purpose is to suggest the kinds of phenomena about which information

¢ !

| would be required. The preciee set of indicatore will not only depend

i

:\upon the Title IX situation in each country but will also reflect
wjudgments mede on the benefits to be derived, their importance to ;
\understanding and preecription, and the costs of obtaining the infor-'\
‘mation. In many situations, theoretically desirable informetion would
’be extremely coetly and time-consuming to collect and, often, the

"benefite would be minimal. .






CHAPTER SEVEN

ORGANIZATION. RESEARCH, RECRUITMENT AND TRAINING

MR s

To improve the effectiveness of A.I.D. in conducting programs:
‘consonant with Title IX, changes in organization, research methods m
and recruitment and training will be required.

We believe the changes we recommend may result in more rapid)‘

achievement 'of Title IX objectives;than would suggestions for a more

M"

'sweepingwrestructnringaof themAsency;and the»foreign»affa1rs D ea

pe 04,

establishment.' Whiletthere mayibe other reasons to. consider funda-* o

mentalwreorganization.\we +do ‘mot believe that Title IX either demands »
or is sufficient scause, for, such -drastic change. Indeed _one proposed

‘change--the parceling out of foreign assistance among several agencies-
would clearly impede the implementation of Title IX, for the coordinated :

countryvplanning that. is needed would be difficult if not impossible i

( under, those circumstances.: We, have, therefore, sought to, make the

Vey
[TV N

v

recommendations contained herein both relevant to Title Ix performance N

14,“«

i

’ and susceptible of implementation without basic restructuring of the

foreign:affairs establishment.

%
(L

% . In shaping these proposals we have“been mindful of .the new wording
- contained in the 1968 amendments to Title IX of  the Foreign Assistance

\‘Act. especially ‘the following relating to research and training:

"In particular, emphasis should be given to research designed
to increase understanding of the ways in which development
asgistance can support democratic social and political trends
in recipient countries." ,

~ and that"

189
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"In order to carry out the purposes of this title, the agency
primarily responsible for administering Part I of this Act

shall develop systematic programs of in-service training to fam-
iliarize its personnel with the objectives of this title and to
increase their knowledge of the political and social aspects

of development."

(Section 281 FAA of
1961 as amended 1968)

Suggestions contained under the Research (Part II) and Recruitment.
aéd Training (Part III) sections provide assistance to the Agency in
framing operational responses to these legislative directives. '  Yet’
’beyond formal research and training activities we- believed that’ there'
is much which can be done to 'make the Agency more aware of -and
responsive to the demands stemming from Title IX.

' The place to begin--the point of entry--is atﬁthéwto;.H{Theis‘
posture of the' executive leadership is of -the u;mpbtﬁimportanée'inﬂ,
‘ setting“&he ﬁdttérn for any organization.' If thé~1eadérship:uqﬂerétandsg
anabﬁakés an’ active interest in Title IX;*thé‘informal‘agehcy(éoﬁmuﬁica-;
tion network--the space age 'bush telegraph'--will sosn "faﬁ’thé ﬁord'
out" to the most remote missions. If executive uddérstangiug';ndi
interest is minimal, that word too will‘soon be tradsmittéd;{WQ: Q

"Not only must senior A.I.D. executives recoénize the broad--
implications of Title IX 'and make the social ‘and ‘political -aspects .
of each foreign assistance decision as much a part of their mental

w00

check list as are economic criteria; but it is also imperative that
T L s ony

the executive leadership in the Department of State underptégd and
support A.I.D.'s role in responding to Title IX. For unless top .

leadership in State appreciates the nature of Title IX aﬁ4'thé‘b6tedtiélw
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Lit represents for making more’ effective use of foreign}assistsnce to

13 t‘«,
r,’y' ,*-op w“bv‘\- *

achieve broad foreign policy goals, A.I.D. alone  cannot’ hope to be y
effective in this area.

~ 4f This need. for full understanding and support is of greatest
importance in the field, for the Ambassador presides over the Country
Team,'prepares the Performance Evaluation for UoAID mission leadership

and in a number. of other key ways has the, ability to shape and control

h: Wb S

o

the thrust of the USAID country program. Therefore, the Ambassador s

>>>>> f’c)‘«, n-\ .,‘l,'

and his senior staff must be fully involved at all stages in the plan-
ning and implementation of Title IX activities.

3 Beyond the informal network of communication and the impact of

‘ Yk

executive attitudes which set the style and informal priorities within
thevsystem,,there are a number of\bureaucratic pressure points at which
. the Agency can be gearedlup to understand and be responsive to

Title IX. These points’include manifestations of executive commitment

sy e} . PR

to. Title IX objectives in the form of revised program. guidelines to the

A AT

field missions. ,Such,guidelines should stress the importance of providing

snalysis of the social and political context and implications of each

A
R ;

* program and each project‘activity. These might be framed in the form
JINT e T ’ e e o0 " PRI - R I AL SR

‘of specific questions to be considered by each mission in program

' .
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formulatic". (See chapterkFour) The importance of cranking Title Ix

SN \
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criteria into the program guidelinea cannot be over-stressed. Unless

e

the guidelines require careful analytical focus on(Title IX questions,
mission leadership is not likely to pay serious heed to the goals with
which the legislation is concerned;- Missions have shown themselves to

§

be, on the whole, less responsive to 'fad' cables and airgrams of
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special pleading than to progrem guidelines.
Another pressure point within the bureaucratic sub-culture is
the personnel evaluation system. Inclusion of questions in the

Wy v

Perforuance Evaluation Report designed to alﬁdﬂl

théﬂéualificationl and
performance of the employee in areas related to Tiéig IX would have the
double effect of requiring both the employee and hileupervilor to

focus upon social and political issues 1nvolvedh1ﬁ his f:f{ea. If
evaluation (i.e., promotion) panels were enjoined toj;ive‘;pecial emphasis
to an employee's performance in Title IX endeavatgjiﬁgg‘gffect would be
to raise the priority of social and political‘aﬁalﬁsiéiéhroughout the
system. So also in establishing criteria for recruitment aq? training,
for research, and evaluation, for Congressional ptesentationé and in
other critical bureaucratic areas where the ..eal priorities of the Agency
are spelled out.

Finally, in the matter of interagency coordination, we have
suggested ways in which the Agency could make more effective use of the
skills available within the Foreign Service by assignment of FSO's to
liaison positions within both the field missions and A.I.D./W. If A.I.D.
is to become an increasingly effective instrument of foreign policy,
personnel exchanges between the Agency and State must be encouraged.

This should be much more of a two-way process than has been the case

in the past. Although we have not formally recomsended it, it is possible
in time that A.I.D. officers with Title IX experience could be assigned to
Embassy Political Sections. Such exchange of personnel can be carried

out under existing regulations, if there is executive will and

detersination.
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I. ORGANIZATION

Implementing Title IX does’ﬁot, in our opinion, require any
drastic reorganization of foreign assistance. It does require a much
closer coordination between A.I.D. and the State Department, because the
subject matter of Title IX brings A.I.D. much more than before into
State's area of political analysis. We also recommend some organiza-
tional changes in A.I.D./Washington designed to help the implementation
of Title IX.

It is of course true that the A.I.D. programning system will have

to be revised to include Title IX analysis, criteria and indicators.

H z Y -
b It

This requires; rather Eﬁa& sff&éiu;ai cﬁénée, A major information
. effégt 6ﬁ the part of A:I;D.{é ieadership.

| In general, Title Ixzﬁrogrammiﬁg must be initiated in the coﬁnty
missions, and centralized direction from Washinétén muét Be avoided.
The reason is that, aé we have pbinéed‘out:eari;er‘ih this reporé.
pr;grams must be designed on thé basis of e;ténsive knowledge of the

given country, and ideas generated in one country can rarely if ever .

be transferred intact to another ﬁatidn.

A.I1.D.~State Coordination

1

Overseas

Coordination is a much-abused word, but it describes‘a need
which exists, quite aside from Title IX, for a closer connection between_
U.S. Embassies and A.I.D. The need arises out of problems of sharing

information within complex organizations. Title IX concepts call for
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greater involvement of the Ambassador and his staff in A.I.D. programs.
The operations of an A.I.D. mission present numerous opportunities from
State's viewpoint.

First, A.I1.D. officials and technicians in direct contact with host
country nationals and officials acquire a great deal of information and
insights into the local environment. This is not now systematically fed
back to the Embassy for its analytical value. There is a tendency for
divergent estimates of the situation in the host country to develop in
different parts of the U.S. mission, and even within technical sectors
or other strata of the A.I.D. Mission.

Second, inputs of State political analyses to the operating 1gve}q(
of A.I.D. and other agencies are difficult to achieve, and'érobayLy hqve‘
not been adequate in the past. Primary reliance is placed on ;taff
meetings for conveying the views of the analytical sectors of the
Embassy to the operating missions. Besides being oral, and ghér;fore‘

superficial and subject to error in transmission to and through subordin-

M
L]

ate echelons, these communications are primarily on questions which the

PR

originator regards as important. They may respond also to the neng of
se;ior A.L.D. staff, but they do not necessarily meet the needs fo;
political guidance of the working level technician.!

Third, regardless of the care exercised in ﬁlénniﬁé, programming
and negotiating with host governments, political problems do arise
throughout the life of an A.I.D. project or agreement. Often these are
either dealt with as if they were technical problems, or ignored as °

"extraneous" until they reach crisis stage and must be referred to the
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Country Team level. It is undoubtedly true that many such crises could
be dealt with at an earlier, more manageable stage if they were promptly
detected and analyzed in the light of overall political conditions.

Heavy reliance is now placed on coordination at the executive
level, partly because it has turned mainly, if not exclusively, on the
primacy of the Ambassador over the several "independent" agencies oper-
ating abroad. This was a necessary first principle, but inadequate by
itself. The remaining problem is that of coordinating at the working
level all the business which cannot possibly deserve the time of the
Ambagsador or his immediate deputies.

The companion and loose doctrine of the Country Team does little
to remedy the situation. 1In large missions, where the real problems of
command and control exist, none qf the principal representatives of
U.S. agencies can personally carry out the detailed coordination

frequited. Thus, the top executives who have the broad overview needed

. to.coordinate interagency operations generally lack the time; those who
have the time and detailed knowledge lack the breadth of information or’
outlook.

 These gaps need to be closed by devising some kind of interconnec~-

tion at the working level, between the Political Section and, especially,
the larger A.I1.D. missions. The problem might be resolved in & number of
ways. Within the present operating concepts, it is probably best met
by assigning one or more State officers to new positions within A.I.D.
Migsions above a given size. The second major organizational alternative
is for A.I.D. to recruit and hire or train its own Title IX political:

development officers and assign them to A.I.D. Missions to carry out the
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snalytical function central to Title IX planning.

The problems of duplication of effort and competition in A.I.D.
having its own political planning officer are obvious. The current and
probably continuing financial and employment cutback of foreign aid
programs also argues against A.I.D. mounting a campaign to recruit
for new positions on a world wide basis. Possible retraining of quali-
fied A.I.D. employees for Title IX analytical positions may be the only
feasible alternatives to utilizing State officers for this function.

At any rate A.I.D. has been given the Title IX job and if State cannot
provide the needed resources, then A.I.D. must do so, either by tecruitf
ment of new personnel or by retraining current personnel.

In Washington the increased emphasis on Title IX will- requires: /.
less innovation in Washington operations than in the field.: The !
principles of interagency coordination are well-established and:«the
machinery exists even if it is used somewhat haphazardly.

Undoubtedly State will require, as a counterpart to.A.I;D.:éurééu;
level offices responsible for Title IX and related activities,'a ¢en£rhl
point of functional specialization to whom each regional assistantnlzﬁbﬁ
gecretary can look for information and advice across the board. 'This
relates most closely to the planning-programming function abroad, and . :
may enter also at the stage of regional evaluation of Title IX effects. :
Each regional bureau in State has a regional planning officer who would:
be the logical person to fill this role. He is a link for planning .
purposes not only between his alsébiéﬁ%.secretary and the Country

Laliid

Directors and Officers, but also ﬂétween thege. bureau levels and their. ::
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counterparts in A.I.D. and the State folicy Planning Council and especially
its regional specialist member.

At higher levels, the Country Director reports to his Assistant
Secretary who can, if necessary, make Title IX activities the subject of
Inter-Departmental Regional Group (IRG) or Senior Interdepartmental Group
(SIG) consideration. The purpose of careful organization at the country
level, however, should be to minimize the need for such appeals to

higher authorities.

A.I.D.-State: Political Analysis

' The most important benefit of better A.I.D.-State coordination
'ﬁéuiaﬁbe”in'the realm of political analysis. Tddi;‘SEéﬁe'is exclusively
. responsible for such analyses. However, political analysis is vital t6°
\lfitlé IX; and ‘A.I.D.'s needs for Titlé IX programming are not always
‘ﬂﬁiéﬁ§#8;afefs‘brésent product, h |

® "Normal ﬁdlitiéai”fépoffiné>téﬁda to focus on a fairly short

timeréﬁhﬁ and to look for indicators of changes in the host é&untry
environment mainly for their significance in international affaifs; and”
egpecially in our bilateral relations with the éountry. This resuiﬁé'y
in a concentration on the current activities of ﬁoliﬁiéalxpatties‘and’
of explicitly political leadership. Other fdfééé\afe hnalyzed, but
mainly for their effects on these aspects.

Title IX programs will require a more comprehensive and longer
term analysis of the implications of deeper involverent in individual

country situations (along the lines of the indicators discussed in
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Chapter 6). This will entail analysis in depth of local government
and local organizations and their relationships to the central govern-
ment and of possible economic, political and social consequences of
Title IX programs. It will include attention to institutional trends
without a priori limitations as to immediacy.

The political analytical function abroad is currently the
responsibility of the political section of the Embassy and is performed
by State officers. Its product has been serving the needs of many
agencles but it is of principal interest to State.

To analyze the probable political effects of efforts to
attain Title IX goals is obviously a State Department function. In
small country teams the political officer will be concerned with this -
function. In large teams, as noted earlier, delegation of an FSO
to work within the A.I.D. mission may be desirable. The functions of
obtaining the most effective Title IX content of an economic aid program
and of its execution are operating functions. They must be performed
by the members of the A.I.D. mission. In each larger mission, there- |
should be a Title IX officer in whom responsibility for the functioq)ig;;
vested. There is no conflict between these functions. Obviously,
close coordination is needed. |

In Washington, analysis is the responsibility of the Bureau of
Intelligence & Research (INR) within State and of the entire intel-
ligence community for the Government generally. In respect to Title IX,
however, this element of State p. “vides a resource that is mainly of a
country background sort. To provide operations-oriented analysis of the

type called for by Title IX, INR would have to, as would the Embassy
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Political Soctio; overseas, change both the nature and depth of its
analysis. INR and the other intelligence communities should be
informed of the Congressional mandate placed on A.I.D. for this Title IX
political analysis.

The advantages of this type of solution are twofold: (1) building
on this existing foundation by additions or redirection of State-A.I.D.
analytic staff and resources enhances Title IX coordinetion in the U.S.
community rather than creating competitive forces, and (2) there
should be an immediate gain in quality flowing from this combination

of closely relating tasks with a minimum additional staffing cost.

Modification of Existing A.I.D. Organization for Title IX. '

. \ , . f '\3 e o ‘,:“v\) ’}"H: bl
" To implement Title IX effectively in h.I.D./ﬂaqhington few basic

& sty

. organizational changes are necessary. Whatg;g_gééded in»Afljﬂfl&;:;
'f‘thprough understanding throughout the structure of A;I.D.'g foierin -
responding to Title IX,

' - The few organizational hhhﬂ%@s @%cbﬁﬁéid?ﬂ'iﬁwﬁgéﬁfﬁitédiare

discussed below at three hiBrhiéh!éalEiéyéiéi“céﬁtféi*étaff:*régioﬁal'

Jbureaus and country desks. '

Central Staff—-Polici Planning and Coordinating.

The Policy and Planning Coordinating Staff, Title IX Division,
should be responsible to the A.I.D./Administrator for central Title IX
policy formulation and coordination. This function includes the draft-

ing, clearing and issuing of agency-wide Title IX policy documents;
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the review of Title IX implementation on a country~-by-country basis for
the Administrator; helping to design and operate agency-wide Title IX
training programs and conferences in coordination with the A.I.D.
personnel office; coordinating agency-wide Title IX research policy and
programs and responding to Congressional Title IX requirements.
While this office would remain small, it must have sufficient‘: E
highly qualified staff to accomplish all of these functions and also -
maintain close liaison with appropriate ofrices in A.I.D. and State on
Ticle IX matters. Probably at least seven professional positions plus
supporting clerical staff would be the minimum needed: ' 4 professional’
analysts (one assigned to monitor each Bureau plus Vietnam),
"2 professionals responsible for world-wide Title Ix.trainingﬂnrogranet*‘

and reporting requirements, and one to monitor research policy and

Ve T.M RS

. operations.

I e toa
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Regional Bureaus.

’UThe second‘level of Title IX activities would be centered in the
'regional bureau under the authority of the Regional Administrator,
preferably within the regional Office of Development Planning. This .
'/office would insure that program planning within the region includes
‘Title IX considerations. It will work closely with the Bureau country
desk officers in this respect and participate in the country analysis of

pronosed and on-going projects. An important part of this function will

At f";‘,

be educating the country desk officers on the potential role of Title Ix
s W ,'” - '{

in their countries. Another basic function of this office will be that.
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of&Title“Ix coordination and liaison. It will serve as the regional . :
focal:point for implementing Title IX policy emanating from the PPC
Title*IX office and be responsible for helping prepare Congressional ...
responsesionfregional Title IX questions. It will also coordinate. -: :
regional Title Ix activities with the State Regional Planning Officer.,
with State INR and’ with DOD (ISA),JCIArand other appropriate governmente;
agenciesuat’the bureau level..(( -

;In“addition‘totreviewing country’programmingfplans forzlitleiIXn;;w
potential’ the. regional planningvoffice will-have.an importsnt respon- 1“
sibility’ in® suggesting, encouraging, coordinating, monitoring,»evaluating
and disseminating*reaearch related to. Title IX activities.:- Here again
liaison with the desks (both State and A.I.D.), INR, the Foreign Area
Research Council, DOD and other. agencies will be important.;: In*regions
having a development advisory 8roup. (e.g.,‘SEADAG in East Asia), it
should maintain liaison and help coordinate its activities.‘ In regionsA

not now having such advisory groups, their establishment should be

Tlan

considered (The Title X function in regional bureaus of A I’p. mayc

‘on occasion be performed by officers detailed from State)

P A

As an alternative, the Latin America model may be used. The

,Yx zj.)}

‘ Coordinator for the Alliance for Progress has assumed a deep interest

Laa L

in the development of Title IX concepts and operational guidelines.*

P e oF R TS

The Chief of the Planning Division was initially designated to supervise

it X
1

the pureaus responsibilities for Title IX.A Since Latin America s

BOT YT

commitments through the Social ProgressETrust Fund and the Alliance.are

l,, o
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‘°greater than the obligations imposed by‘Title IX alone, it was deemed ‘

necessary to’ establish a full-time position in the’ Office of Institutional

[PPAT RS N
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Development to take care of these concerns.

The arrangement was sufficiently productive to csuse the Bureau
to elevate the responsibility to the level of Deputy Assistant Secretary
for Social and Civic Affairs. The Office of Institutional Development,
which includes all technical services backstopping functions in agricul-
ture, health, education, public administration, etc., has been assigned
to this official to carry out his duties. The role of this office
encompasses more than just Title IX, but it was set up as a result of
Title IX to implement the amendment as a coherent integrated part of:
the development process. . Title IX has been given greatet visibility,

an enhanced operational scopeiand.significahce.for the Bureau as a whole.

-’wnxThe«Cohhtgx:Deska.
The thiird level ‘is ‘that of the cointry desk officer. It is at

thfé”levei'ﬁhat Title IX must become operational on the Washington end.
"To achieVéLthia.éffeCEiVEiﬁ'déék'dfficéréjﬁhat'hdt only be aware of
_ncié"ix and its meaning but must be able and willing to implement it °
4 where'apptopriate;'”Tﬁié'wlliyté&difé:é'huch wider spread of Title IX'
knowledgérand.iﬁitiétiVe"thfaughéhf‘tﬁe’Agéncji;hanvéiiats’hf’ﬁfeééht.r
The country desk officer in tééboh&iﬁé"ib fiéld'btbb;bai;; analyzing
programs and evaluating }ebulténmusttbut(Titié'fXfihtazefféCt.zz"
Coordination for this purpose should bé‘ﬁhihﬁhihéa“ditﬁ the A.I.D."
regional planning offices, the State Country Directors, and ‘appropriate
country level officials in DOD, CIA, AND USIA. It ‘is thé ‘désk Séficer’s’
responsibility to work Title IX ‘ints thé countiy-Tével, miltiégency "

planning mechanisms.
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. II. -RESEARCH ..

e e . N~ Ia{\n.i’*?",'{‘ o ";,X PN . ‘ Lt e N e, Lt .
" Research' 1s ‘a vital tool in’ the implementing of Title IX. "This
16’ especially trie becausé we know so little about the processes of ° -
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. political and social development.
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In this' ‘section we first take?up a series of questions concerﬁing"

" et PN [ gt . RN TN PR T S S M—.:“‘ﬂ..{“
research’ administration: A.I.D.-university relations, out-of-house |
DU Ty, R L T LA S U LA U R T U NP
research, host country researchers, and risks and problems in research
oy e R LT A S IR S R Wt I w ' ,‘:' Lo
- managemeat. Finally, we discuss the topics to which Title IX research -

LA B PR YU A N
could most:usefully be directed.

'A.I.D.-Universitx Relations

® . -
~ I a0 R

The skepticism expressed in university circles about working with
A.I. D bears examination.t If Title, IX As, to be, 1aunched successfully.

it is important that some specific component of the agency, be given

.7,4 ER]
;

overall responsibility for examining its relations with students,
faculty and university administration. The foregoing is not mesnt as
apblanket indictment,)but onlyxto hnderscore the extent to which other
gencies have identifiable central elements to which universities . .
“‘can take their problems, can seek assistance of many, kinds, and tan be,
}guided intg}areastofdactiyity“responding to a variety of needs of the
éoyemment ,’ag‘enciels.:;x (Althoughg‘many‘ ‘ofl the suggestions below cannot be
implemented under exigting levels of support, A.I1.D. could do much more to
make its current efforts, intelligible and persuasive and could begin
"in modest ways,,to, design better ways to utilize university resources.

K
Because of the close scrutiny of A 1.D. operations A.1.D. has

V:n, ,,:iwrx *\é
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the general reputation of being a difficult agency with which to enter
into contracts. Contracts with universities are drafted and cleared by
a large numbter of offices within A.I.D., sometimes originating with field
offices, sometimes with regional bureaus and sometimes with functional
bureaus. It is not uncommon to find several parts of one university
working in the same geographical region or on interlocking problems
without the faculty involved knowing this; whether or not the agency
knows it is anctuer question. In some instances, A.L.D. has caused a
variety of petty, but extremely frustrating conditions for university
administrators. Most often, these harassments seem to be the result of
lower level administrators in the agency. A.I.D. should introduce a A
good deal more flexibility and efficiency into its administracisn ;g',x=.
university contracts. oo

A.I.D. also has the reputation of relying heavily for advicé on the:
relatively small number of universities that have organized speciﬁl
offices to manage their contract relations, and, therefore, of relying
on a small number of interested professors in institutions where rela-
tions can be more eanily managed. A.I.D. has tended to lcok to appliéﬂ
social scientists, no doubt for good reascons, but in doing so may have""
lost the opportunity to bring basic research fully into the service'of
field operations and, conversely, to have data relevant to working '
problems fed back into more theoretical and conceptual research in
universities.

In the case of institution-building c?ntracts, A.I1.D. should

realis> that it is becoming increasingly difficult for universities to

free their best faculty for prolonged residence abroad, and that
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universities often fail to provide the continuity of either teaching

or research interest abroad that is necessary to begin a self-gustaining
activity in the host country. The net result, too simply stated, is '
that the.best professors often prefer support from other government
sources rather than A.I.D.

‘ Title IX suggeéts that-A.I.D.'in the long run might well appeal '’
successfully to-the "new' generation. of students once it can expand
into?brosdér*aspectsvof'socio—politicalﬁchange. On the whole, A.I.D, "'
qoes notohave,the:reputation on’ campuses of vigorous: recruiting which '
otner;sgedciesi notably ‘the State Department, have cultivated. If
Title;inis~imp1emented, there will be numerous opportunities for
‘ injecting«into "A;L.Ds, activities social science skills and continuing -
research;interests ‘that, might provide ‘A.I.D. with a distinct: advantage

«

ingattrsctinglsome“of;the‘best{universityuproducts.q‘

Out-of-House ‘Research '

The advantages to A.I. D /State of Out-of-House research are .
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Many Title IX programs imply a depth of understanding of the
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processes of socio-political change in the Third World which require
A T A S IR A L
the application of more sophisticated developmental theories than are

normally svailable in-house. Title 1X programs also require deeper
inovledge of‘particulsr country situations than is likely to be avail-

able in-house, except among those relatively unrewarded individuals who

'\’\A
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stick to one country for a long time, either in the INR side of State
or in certain technical assistance fields. Such country specialization
':lc more likely to be found among academic country specialists than in
most operationally oriented contract research organizations, but even
here, toc, country specialization is considered less important ncw
than a decade ago. Accordingly, country specialists are rare.

Academic and other out-of-house researchers are often more able
to work in easy collaboration with local academic and research institu-
tions than mission personnel since locals may be reluctant to work
directly with the U.S. Government. Outside researchers are therefore
more promising if one objective is to improve indigenous capability,
though no doubt some direct contracting can also serve this purpose.

Finally, the more research is done through academic institutions,
the more attuned will they, and ultimately the public, be to development
problems and the goals of Title IX. The question, of course, is: How
can A.I.D./State ensure that out-of-house researchers will focus on
questions germaine to Title IX?

The answer to this question depends upon A.I.D./State having
capable staff able to identify and define questions the answers to
which are researchable and will be relevant, upon the care with which
questions are defined in advance in consultation with researchers, and,’
lastly, upon the ingenuity of A.I.D./State staff in spotting those N
interests of academic or other researchers which are of potential value.

Making research results useful to A.I.D./State operators and

policy makers may be a problem. Since the results of out-of-house
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research will not always be in a form to be readily absorbed by the
bureaucracy, A.I.D./State should have a qualified staff of operation-
minded social scientists as "translators" or two-way communicators,
analogous to some of DOD's intermediary staffs. This staff could also
"translate" into operational terms abstruse research originating
elsewhere.

In addition, there are the familiar issues of:

-Organizing to jointly shape and select among research proposals.:

Alert staff with authority to encourage early-stage proposals and joint

inside-outside professional advisory panels to review and select among

nearly completed proposals are necessary. The latter should meet
frequently enough to minimize delays at the last stage. (Four times
a year’is not enough.)

. -Supervising projects along the way. This requires‘a nice

,balance:to be sure the researchers are still on target, yet leaving
ii‘them enough authority to change specific questions, staffing and even ,
methodology if they deem this necessary for optimal results.

‘~Relations with Embgssies;gnd'A.I.D. Missions. These‘present

‘Qpeciai probiems if some of the research is to be overseas. The U.S.
C;vernment has a stake in making it possible for American researchers
to work abrovad without becoming too closel& identified with USG activ-
ities. Hence, Embassies and Missions and A.I.D./State are well advised
to avold restricting researchers too much, or taking responsibility for

the results of research by giving too much specific guidance.

~Publications. Since the time of qualified scholars is scarce
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and publication i{s important to academic satisfaction and reputationm,
publighing must be allowed. In some cases, a classified version might
be submitted and a sanitized version issued later. But this should be
the exception.

There should also be assured means for reporting of results back
to collaborators in the host country. Host governments and associates
are less likely to feel they are being exploited by U.S. researchers,
and it is one way of developing a professional association, itself a

Title IX objective.

Host-Country Researchers

In a number of Third World counrries in which the United States 7

i o I 5os Ot
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- has a Title IX interest, social science research capability is substantial
A,
or 1s increasing rapidly. Host-country nationals are now producing
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studies of Titlec IX relevance. The capability of A. I.D. and, more ,
broadly, the United States Government effectively to use these

et 'Sri iy v onte ot ol

researchers and their tesearch products, however, is quite inadequate.

W »\‘.! ,,-_-‘».t
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We suggest that A.I. D. deliberately and forcefully encourage research‘\

:
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in the Title IX area by host-country nationals.m The reasons are,
several:

Research done by host-country nationals can supplement‘the .
research available‘from\U.S. rources, and, perhaps more important;
provide alternative assessments of country situations--for the ‘

perspective of a host-country national frequently leads him to

evaluations that differ from those of U.S. researchers. The national
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h;s an avareness of cultural nuance and national ambience that the U.S.
researcher only rarely possesses. Also it is undoubtedly true that
the host-country researcher can gain some kinds of access and gather
some kinds of information that Americans cannot.

. Research conducted by host-country nationals provides informa-
tion to the host-country government and other elements of the society
that might not otherwise reach them. The results of much research
conducted by Americans are carried back to the United States and written
up to meet the requirements of the American academic community; research
done by host-country nationala is often better received in the host-
country than is the work done by Americans.

Iitle IX regearchhy}l}dpg a continuing requirement in the
develop%g;kcountries gyep’qftg;\@mlxn. has phased out its operations
wiqyiy,;heq. A.;.D.,“thgpggq;ga:Qhoqu<he;p to develop their research
skills through support RfNngh,FQPQEféh institutions and promising
researchers. . |

{?);Egyyhe,preceQing paragraphs we have assumed that host-country
. ;eseﬁtphgyg can be engaged by A.I.D.--or other U.S. Government
agencies--for Title IX studies. This assumption we believe is valid
fér many societies in the Third World. We recognize, however, that it
isifat from being universally valid, and we would advise great
sensitivity on A.I.D.'s part in approaching potential host-country
researchers.

In the first place, some regimes are opposed to the participatory,

thrust of Title IX and would be little disposed to tolerate A.I.D.
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sponsorship of research that could be interpreted as reflecting"“
adversely on the performance of those regimes.

Beyond that, it is necessary to keep in mind the risks to his
own reputation a host-country researcher may run through accepting an'
assoclation with the United States Government. Anyone who accepts A.I.D.
support must expect to be attacked by some elements in his society.

He must weigh the costs of such attacks against the support he may
receive from others of his peers as well as the intrinsic benefits he -
sees for himself and his society in the proposed research.

We think naturally of trained social scientists when we think of
persons who should do Title IX research. It may be useful, however, to
consider other kinds of people. An additional payoff may result if
A.I.D. turns to those who are most likely to play active political
roles in their societies. Lawyers, for instance, make up a group théi‘
in most societies has a strong political interest. A.I.D. could looi .
to this group for a Title IX contribution, making efforts to involve
in research lawyers who are about to be graduated or who have been very -
recently graduated. Indeed, Title IX research might well be made an '
integral part of law school curricula where conditions permit.

It might also be useful to think of encouraging representatives
of other, less-favored groups--recent urban migrants, labor, peasants--
to begin to do some of their own research, to ask their own questions,
acquire their own range of skills and knowledge. There i8 a direct °
Title IX benefit from this in the form of giving such representatives

confidence in their ability to examine and interpret their social and
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political environments--an important civic skill... There will

frequently be a further payoff in information.

Risks_and Problems

The principal risk that is run by u.s. involvement in researchﬁ
SETIRE TR L F SV I DO S ta
abroad, whether done by Americans or host-country nationals, is that
S1Y W; SR E L STV R S A B | P
the research done will not be seen to be in the interests of the host-
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country. One device that has been found euccessful in countering this
risk is to ensure that all producte of the research be prepared and
published in two versioms, 6nevwritten by host-country ﬁhtiéﬁhiefhdavl;
published with the. needs and priorities of. the host—country in view,
the other published in the, United States  for the;use.of U.S: nationals.u
i.The data ‘used erelthe same in both cases; the,costs:of,publicationay
'fbé bdeh are assumed by the funding agency. ’
It cannot be urged too strongly that ﬁasié}researhh of the kind’
o eeepmmended here be unclassified. Not,only‘dees thex(eften uﬂnecenae;y),
‘elassification of research lend an arcane, conspiratorial cast to
research activity, thereby. increasing host-country suspicions and
fears; also, the results of Title IX research should be disseminated
as widely as possible in the host-country in the hope, if not always -
the realistic expectation, that they will lead to constructive Title IX. :
responses on the part of host-country governments and people.
Although current U.S. balance of payments difficulties impose
serious limitations on the amounts of dollars A.I.D. can devote to

research activities abroad, there is adequate statutory authority to
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permit the use of host-country researchers for Title IX purposes.
Moreover, our foundations and other private sector organizations work-
ing overseas can be encouraged to promote host-country investigations
of the kinds indicated. Finally, every effort should be made to
involve host-countries themselves, in their public and private

+

componenta, in the funding of Title IX research. Where counterpart ‘
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funds are available, they can be used. Joint financing on a matchiog-‘

,
oo, Gt e

fund basis can alao be promoted.

. Topics of Research .

‘There isfnovshortage of»aubjects~for Title IX“research. Ih“ah‘f
area 80" broad and ill-defined) an area moreover of which ohr ‘under-""
X1atanding r4gv limited at-best,’ the goal is to use 'scarce’ research
kfreaourcea to best effect.
. . »4One approach to defining researchlprioritiebfcoulaEstart from

| thehindicatore suggested in Chapter: 6. Another might aeek‘to identify”’T
‘esaential broad areas’where’ our: knowledge is scant“”‘We know very little,
K for example, about. contrived’social change. We know 1ittle’ about
(rates of change: how many- yeara ahould‘we expect to wait before Title IX
‘programs have discernable effecta, and- how many- years before such‘vp’” o
programs become self-sustaining? 'We particularly need to knov’more”V
about sequential change. 'When; say,”a’rural community developmeatﬂ“d‘
project is initiated, we assume.that it will have an impact ‘beyond’

the immediate project area,’butfve‘doﬁnothnow how and vhenﬁthia1w>“5“

effect occurs.
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Research for Title IX, like the programs uith which it deals,.

,LJ!‘

must be:vieved in lengthened time perspective. Just as a Title X

project _may take years to show results, so research may also take .

LR RS B LA

......

What follows is 8 list of,possible Title Ix research topics,

,‘*-«A,' f t‘ru’

a liatsintended to be illustrative rather than inclusive or

I ESTS WINPT - AEETL

,,definitive.
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1. Compare the performance in selected countries of local

AN [T

governmental units before snd after they have acquired significant e

RERE 5 ER ARt !

taxing authority,‘rxlhisywould demonstrate,to.ourselves,and host

governments the utility. or liahilities:of“devolving taxing authority

\

to local‘bodies.)'ﬁ
2. What have been the effects on rural political tensions of .,

rapid agricultural innovation? (This would help us .and host- governments

i W.MJ

to\know moreiprecisely the politicsl and social consequences of“suchy,

V,J. ’n},

innovations, consequences, with which the governments may, have to f,“

deal) A e M 3 . . . v h
B S R 1414 . o . Sl

3. What have been the political and economic consequences, of ..

n S e
expanding participatory'processes (however defined) in, mador,urban..

| centersﬁfnni tovns? (ﬁitle IX assumes that good results flow from *
,incressing participation.% But we,have little idea of, the.gsinsvpnd
costs in specific country ‘contexts in terms of economic growth, public. ,
: order,tgroup frictions, rising demands, new political organizations,
(:etc;\ﬁlhis_is}a problem fundamental to all Title IX activities.)

| 4. Eramine in a number of countries popular and elite conceptions;

. of governmental legitimacy, in order better to understand what steps
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governments might take to win and. maintain popular and elite approvalt
(Governments considered legitimate by their peoples are presumabl§
better able to innovate and promote participation than those that are
not. And Title IX presumes that if governments introduce Title IX .
activities, they will gain legitimacy. But in different cultures
governments acquire legitimacy in different ways, some by the m&etery'
of rule, others by panoply or possession of the palace, others hf thei;h
~ability to demonstrate control and order, others by the services they

perform and the constitutionality of their coming to poder.)

,,,,,,

5. What changes in class and other stratifications have occurred
1 in selected countries during the past decade? “Which’ groups have risen

and which have declined? What economic, social, and’ political “tono=

3

‘.k - ; . N N X . LI _‘}',V‘:« 4V¥:':;:, RGN ] ) v:t«' [P
vations have favored and impeded’these charges? ' How have U.S.

‘activities (State, A.I.D., USIA, the ‘military, ‘U.S' business) ‘affected’

t

these changes? (Title “IX instructs us to work for increased participation

1

' injthe interésts of forwarding‘democratic changes. Answers to. the above

‘ ’ ' , R T
questions would identify changes already taking place and assess how -

l U.S.- activities’ affect these’ changes, thereby increasing ‘A.I. D /State

[

[EATEECS
'

understanding of the scope of U.S. influence.)

6. In selected countries, how adequate are information flows,V

‘both to ‘the government ‘and to the citizenry? Is‘the”éovernment '

communicating as effectivelykand honestl§’asaitjnight'ﬁith its public?
If not, how if at ‘all might it be assistéd ‘to, perfoin this function
better? Are the media prouidinﬁ“the;peoplehﬁithtadeouate;Aobjecti;e'}

and comprehensive 1nf6rmhtion‘aboutihatters“of'nationalland local

concern? Title IX assumes ‘that a SOciety cannot "be a wholesomely
‘\\ s



%

215

‘participant one in. the absence of an informed. responsible public.

Officers in A.I. D /State will find it useful to know what factors and

T

forces impede the‘dissemination of information in order that they may

advise and program for improved performance )

.h«e,

— 7 In given country situations what have ‘been the political and

~social costs of inflation? Of stabilization programs? (Title~IX

¢ *l [

obliges “A. I D. to pay much more systematic attention to ‘the non-economié

consequences of all’ its programs and projects. This study, which
LR Coe o P ”:\,, Wy, ' e, IR TS . I (O 3:‘
" would be of use to other agencies as well as A.I.D., should provide.

vital 1°f°f58='ibﬁ on'a particularly difficult issue. Also it should

v T K

show us whether cross-country generalizations about ‘this question are
~yalid. Do societies differ markedly in their political ‘and’ cultural

capacity to Tive' with inflation? with austerity?)

il

8. How effecLively are 1ocally initiated and organized projectsKE

incorporated into the broader institutions and processes of politics ,
. I
and government? (A.I D. recognizes that community development programs

».v'
s

oot

cannot achieve more than very limited success “in political environments

that are indifferent or hostile to them; This study, conducted in

.
™ IR

. specific countr{es, would provide ‘needed information about the adequacy
"‘ . sl
and shortcomings of linkage mechanisms between local efforts and other

hierarchically superior power elements. )
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TII. RECRUITMENT AND TRAINING :-

Recruitment

If Title IX alters the goals of the aid agency, it necessarily

AN
r.!«l:

also alters the agency's personnel requirements. On;the purely”.
profesaional level, the change is obvious. the agency will need more’

people grounded or experienced in the social and behavioral sciences.

a
27, Tne W

In a less obvious sense, the agency may have to place greater
S : ‘ . I LA e w

tt LEERY

stress on the personal traits that go into what we think of as

"y - ~ .

overseasmanship., We all know that some Americans find it easier

than others to work in other cultures.l This ability becomes more

i TG e

important under Title IX. An economist or a natural scientist or

technician may be able to function effectively overseas with little

PP S .

sympathy or understanding for the local culture.\’?his is because

A1 R T 13 ; a

4

he is dealing with transferrable technology whose implementation

requires little cross-cultural dealing.

I ’;»',,. [P A

But Title Ix projects by their nature require the practitioner

~M~. PO S A PO IR 1

to develop a deep understanding of, and'ability to function within,

foatyhes Tt L [ETYLY

the specific culture of the country iu which he is working. A l,D.”may._

Ay py - -
”"'s.f!'gr. adsr b, ‘(

30 3

therefore, find it advisable to give greater importance in itsk‘4‘_

t s J‘ G LAt b PRCA 5“,’

v

recruiting standards to such cualities as: understanding the social
infrastructure of technology, ‘a desire to learn the 1ocal language j
and understand the local culture, a facility in cross-cultural

ucoumunicationa
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Thegtaak is to*use the beat techniques available to identify
'auchipeople,stecruit them, provide them Jwith orientation to equip them
: 3
‘to move into-a-new cultural situation, and finally, to assign them to
meaningful positions. With this. formula, A.I.D. will evolve a pro-
’fessional cadre of dedicated and skillful Operators who will tackle ..
assignmentssand stay with them through.the necessary work-spans. It
should be noted that the agency has never lacked for dedicated personnel.
It has had problems in providing sufficient training to_equip themrto
work more effectively~in'given assignments. ,:1, N

Private industry, the churches and some other@nations have
‘identified one: prime method of ensuring, ‘good results from their
overseaswrepresentatives,Jlong tenure at post. yTitletlg:suggestsw
1ongevity at post beyond. the normal period of two two-year tours.ggThe~
argument runs strongly in favor .of recruiting individuals for specific
tasks in one country ‘for:the regular two-tour period and then returning
:them to, it{for -an additional two-tour period after a. tour in. Washington
;facilitymin the. local language, thorough orientation in.the host,,
fculture and a; sense; of purpoae and;identityrwhich is difficult £0.,
'achieve when rotation to a new post, and a new, task ‘is anticipated.

| Perhaps new positions will be. established with special personnel
*review panels. An examination of personnel files may reveal qualified
staff now on the job in other positions. More importantly, the present

personnel evaluation reporting system should have added to it a specific

item or section to provide an evaluation of each employee's role in
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facilitating participation in his area of responsibility or project.
How does he perform as an advocate of Title IX? The simple inclusion
of this evaluative category in the personnel system will ensure an
early and interested effort to begin to understand and apply Title IX
objectives by the ratee as well as the rater.

Inter-agency exchanges between A.I.D. and State are not uncommon
and should be encouraged to help in the location of personnel
sensitized to Title IX goals. Foreign Service officers will profit
from the professional expansion the exchange brings and A.I.D. will
ultimately profit as these officers acquire posts of increasing
responsibility. The FSO's should bring political analytical skills
to the new task. Cultural Affairs officers and other USIA personnel -
are additional sources of interchange possibilities.

Obviously the prime resource is the large number of A.I.D.
personnel presently operating overseas and in Washington who have growm
up with the program. To the eiutent that these people have shown
ability and commitment, they deserve training to better equip them
to continue. Some will select themselves out when they are brought
to realize the complexity and duration of the task they are engaged
in. Others will certainly profit and assist ia the extension and

betterment of the art of development.

Training

Successful training requires a multi-level approach. The minds

/
of the perscnnel in the Agency must be 'engaged' with the Title IX
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cénggg;t This runs from the Administrator to the technicians in the
fie}g.k Assuming that an accelerated process of identification and
selection of new recruits is being undertaken, the next job is to
train all personnel, new as well as those who have been on the job.
The Training Office of A.I.D. is now engaged in a modest though
e;ggnsive program including orientation training, mid-career programs
and senior programs. Other continuing management-type programs are
undgrwqy grimarilwaog the‘Washingtoq complement butqavailable for .
errgegg staff on home leave. Some of this training is carried on in
A}I.D. and other programs are under contract with universitieb.p A/new
program was initiated last year by cartying the training to. th; field
in the first of a series of iuter-discipliuary seminars for senior
stagf @g}d'in Me;;co. Its~succq9§’§qp,pa;ip éper;ga,A.I.D.‘offiqers,bgé
resulted in its world-wide exfension this year, Traveling seminarskt: "
for'al; personnel would appearltq‘ngagle§ggllgnt means of speeding |
up the development of our developmental personnel around the world angﬁé
are recommended as initial expedients to facilitate staff "tool-up‘,,,
for Title IX. ' \ U P
A.I.D. staff members who deal with Title IX should be able to . .
tolerate ambiguity and not need to find authoritative answers to
tension-creating problems. This is because there is far less
certainty in this area than in that of economic growth. They should
appreciate that because each society is a social-political-economic-

personality system, which changes progressively, and with whose state

at any given period any innovation must be consistent, therefore
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almost no American method (technical, political, or other) fits well
without adaptation. Hence, for the most effective service these staff
members must themselves be imaginative and innovative; they cannot
merely transmit American methods. The perception by any individual

that this is true is of course closely associated with his tolerance

of ambiguity and his freedom from the need to rely on dogmatic solutions.

It is uncertain whether "sensitivity" or "T-group" training
will help promote such attitudes. A.I.D. should.get an evaluation of
the evidence concerning such training from a dispassionate committee
of social scientists, not from an exponent of the method. In a con- |
dition of uncertainty about the effects, such training (say a two-week "’
course) should be a part of the training of a new A.I.D. staff, since
there is no evidence to suggest deleterious effects, and’the:pbséi’.b‘léH
positive effects are important.

Behavior in administering economic assistance can Be”hitére&‘ 
favorably to some degree by specific training in thé”problemsuto be
encountered. New recruits should not merely be given an orientation
to cultural differences and inter-cultural contacts. They should be i
given specific training in the cultural as well as the technical
problems of their job. There should be emphasis on clusters of case
studies of the process by which an effective overall development
program was worked out in a developing country; that by which a
successful community development program was conceived, planned in
general, worked out in detail, and executed; and so on. If the procééé‘

is narrated by someone who is familiar with the sequence of
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communications among individuals that went on--the exploration of the
idea, contact between planners and operating agencies, formation of
task forces, discussions by chiefs with Indians of problems and
needed adaptations, obtaining of responses from consumers, and the
progressive and repeated reformulation and improvement that will result
from this network of communication--then the study of the case is
likely to be far more effective than discussions in general terms:
Structured groups of case studies will be valuable training tools
for development processes when they become available.

Both sensitivity training and refresher training by discussion”

of specific successes (as above) will be useful for mid-career staff

. ‘members also. 'In general, refresher training should be regarded as

normal procedure for all Agency members.

"* The Foreign Service Institute is by statute the common training

'ﬁac;i;ﬁy‘fot all agencies, except for training that is unique to the

‘he;ds of one agency. Title IX training should not be unique to A.I.D. "

Title IX requirements are also the training needs of State general-"

1sts, as well as some elements of USIA, DOD and Peace Corps training.

_ The tendency in ‘most agencles is’to''set up special courses each time

- a new idea arises. We ‘urge consultation with the Foreign Service

Institute toward the development of new programs involving Title IX
curricula. There will be a large overlap of subject matter in Title
IX and there ehould be positive benefits derived from training in
an inter-agency setting reminiscent of the Couﬂcry Team or the

Washington committee. Prime emphasis should be put on the need for
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cooperation among agencies in meeting Title IX training needs.

The Senior and Mid-Career Inter-departmental Seminars should be
converted from their counter-insurgency roles to courses on Title IX
and development. These are extremely valuable training\opportuni;ieé
which should be used to their fullest capagity.

The techniques of simulation and gaming would be useful in .
training senior personnel in the application of Title IX objectives,
Brookings Institution has developed skills in this area and it is
suggested that a series of one-week programs be givenkfot\seq;og,[
Washington and field personnel.

A new training suggestion is to take a selection of 5 to ;0,:_
technicians and programmers eligible for training and run them as a.
simulated Country Team through a nine-month program dealing with
(1)‘1eading issues of economic development, (2) elements of project
design, implementation and management, (3) latest teghniques(ofiuts,:
' management, systems design, etc. and.(4) identification of social and
political factors in development., The program could be conducted at_
onglg;pe or moved from campus to campus to accommodate the tgamfgl
schedule to the best ayailgple‘tg%ent for the unit under discussion.
It would be a seminar operation with the end-product ngdungtxugg;qng
paper on a se;ected(cqupt;y. The country fgcgg}gpu%gﬁfég;@iéagg&éééﬂ

Iin-dgpth use of the conceptual';oqurpeigg~acqu§redn








