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National Politics and Agricultural Development
 

or Whose Gap Is Showing?
 

by;Douglas,,Z. Ashford.
 
Cornell University
 

Political science is not well prepared to answer questions aDouc
 
'
 i these


the political impact of rapid agricultural change, especially 


questions are posed at the national or macro-level. There are a number
 

of less, general questions that might be related to the inevitable 
effects
 

of rapid agricultural change, but it is at the level of 
the system as a
 

whole that I would like to concentrate, and where, judging 
from the turbu

lence of the past twenty years, our ability to anticipate 
events is
woe-


Until the Biafran bloodbath Nigeria was widely regarded
fully inadequate. 


the shining example of a constructive, federal government 
on a conti

as 


For nearly a decade Pakistan ,
nent fragmented by colonial penetration. 


followed the very best of Western advice to foster economic 
growth, and
 

AyuO was widely touted as the moderate but firm professional 
who would
 

Turkey and Japan, who had the good fortune
 lead his country out of chaos. 


to grow before a political scientist said they might, have 
found their
 

electoral processes strained and violence erupting in unforeseen 
situ-


The cycle of hope and despair surrounding events in Argentina,
ations. 


Chile, Brazil and most of Latin America is enough .to produce 
emotional
 

exhaustion.
 

If academic capabilities for anticipating macro-level political
 

no less the case for practitioners of world
change are deficient, it is 




--
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politics, who sometimes argue that their intuitive knowledge and intimacy
 

with third world elites offer more reliableways of predicting change. 

The Soviet ;adventure in the U.AR. has been costly and it remains doubtful 

if the U.A.R. has developed political institutions that can survive with

'out immense external threatl.eTaiwan has ,survived, but has never made a
 

significant change of leadership and, of course, has the Pacific flerc as
 

The United States' god-child, the Philippines,
its syibol of legitimacy. 


has an elaborate set of formal political institutions, but they appear un

able to bring about widespread change in the country, nor have they curbed
 

the capricious behavior of political leadership. I am increasingly dravin
 

to the conclusion that the developing countries with significant macro-level
 

innovation and with some degree of internal political viability are the
 

countries that have avoided the major powers and that have carefully ex-


I feel this
amined foreign political advice, such as Tanzania and India. 


conclusion stands the test of common sense, which is not entirely at odds
 

with academic findings, that the best wav to withstand and absorb change
 
. . , 

is to set it in motion yourself.
 

In surveying the future in order to anticipate the impact of rapid
 

agricultural change, then, we are faced with a rather unhappy choice be

tween the educated guesses of diplomats, aid experts and the military, and
 

the still highly abstract models evolved in the literature of political
 

development. Watching the toll of human waste and sufferings often asso

ciated'with our intervention makes me feel that there is still a justifi
,- .
 

-'
C', ., .
 

cation for inquiry to find better ways of conceptualizing and theorizing 

about large scale political interaction. Bentley did not solve the issues 

surrounding the National, ifle Association, or even foresee it,,but he 



provided a' context ;for the-analysis zof -groups" that,,stil '.underlies aca

demic and "practii:lI thinking about !groups -in political life.,, Weber ,does 

not :tell us much, about:::how,to ,train -administrators or whether they, can

perform specific -tasksj.but he, provides an essential (element in -theory 

that enables,:us -toafit-bureaucratic behrvior.-into. thecqontext ,of a politi

cal system. karx was.surprisingly unconcerned about nationalized industry
 

and, minimumwage laws i..but his penetration into the basic dilemmas .of. 

authority.;in.,the .liberal!,state is unequalled in political thought., Thus, 

t9..constde. the macro.level means, I fear, that general statements are.bad

ly needed if we hope to understand authority, legitimacy and political in

stitutions,, :One could treat these theoretical excursions lightly if they
 

did not shape our thinking on a wide range of more specific, ,concrete ques

tions, .and perhaps even ,influence the course of events in .independent ways,
 

,Macro-.theory, then, is not going to tell us how-many graintsilos to
 

.build,how to-maintain stable grain prices,-or even how totrain new'ad

ministrators and experts to.manage the growing crops. 
Macro-theory-of
 

politics is-:essentially about.the exchange of-authority and influencet.among
 

a large %populationin a given area of Iland.- Authority is,the use -of.:the 

nationally structured. power by anclapparatus called- ".government,.!! while in

fluence,-is all the-remaining.power that might be exercised in .the..Gociety,
 

whichjmay or may~not .affectauthority. Almond has suggested,*that wedemar

.'.cate aut6orityfurther.,byassociating it with the.-coercive authority-of the 

state;'and this, of course, .has,along and; respectable,tradition,in :politi

.cal thought, ..-;My owqu-feeling is.,that this -.creates ,a: dichotomous j.notionof 

how.,people jinfluence.one another, in ,societysand also ±mpLes at ieast.that 

: ,mebersof thebsciety ,not;:acting, as .agents of tauthority, haverno,€coercion,.
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Wihether yow bbserve 'an Indian.:peasant scrubbing
which iipatently falsues. 


lijhts,; it seems-,to me 
...Americanidriverj.stoppingiat -traiffi1 


hftt coercion-has much',es dot,with the, structurin 


fa or0 


10:to ofpower tin society 

o ' Indeed, ,the;widespread and:,frequentI 
thdn' most,politial 'scientists-think. 


e of-coecion in-either !the' governmenta'l:oi non-governmentally defined
 

failure.
 
realm of p0itical interaction is very .1sensibly-regardedtas 


s and -thugs can,use co'ercion to !achieve their,
aims,
 

o2Cernments,' abUsiness e


most.fus 'wouldnotconsiderthis a very interesting political relab ue 


tionship, nor ;one that "calls for'very refined 
theory-in order to be under

stood.,
 

If 'the rudiments of a macro-theory 'ofpolitical 
systems involve the
 

interaction zof :'authority,and influence,' then 
attaching -meanings to these
 

'shouldienable,political -scientists.toIdevise 
*.various schemes to an

term 


- il'l- be used at'the nationalfevel.' ,,.While there have
 
ticipate how power
 

niportant advances in this direction, most notably 
the work of
 

been some 


Baston;2 thereuis nomacro-theory-of national level politics 
that compares,
 

or even
 
for example, with Ithe well .articulated

+macro-theory of .economics 


T.ihe lelaborate,, if somewhat,controversial, theories of 
social stratification.
 

a 
It .may helpAn 'understanding this "gap!, '-in political theory .to specify 

bitrmore cl63rly-'why'the,concept of power -has.not;,
proved as amenable to
 

,vtheoreticalelaborationa Athe-iconcepts 'of social 
clas's vor production-. The
 

3 his dis
basic,"reason was, 'Ithink, 'spelled'out by Simon some -years -ago in 


difficult problem--of

:cussion of'the -assuietrical "quality of .power.-;The 


iassigning a'value-to-a given
cmacro-theory-is -not methodologicl, lthatais 


!
w ould -hvee'zlongago adopted

",.,politicalitnteractionI4 Ifithis 1were the case 6
 

xis t herdi
 
:some:ofr'the 'tseful'theories that already 




as: jauthor!operatidiaTizing the- conclept -of -power or various; subtypes asuch 

ity or influence will be of little use until we have a better-way ofvqpeci

lying the jamount of rpower in a system and the.possible transformations of
 

power :thiat, are possible with any given, combination of types of ,power,.., Be= 

cause polititcal relationships clearly seem-to be non-zero sumfgames,this 

has proveddifficult indeed to do for entire systems.,; 

''Ourdifficulty'in providing a.truly systematic analysis of themacro

ilevel impact of agricultural change may be clearer if I note the'threejkinds
 

of 'problem' thit require.solutions if-,these veryabstract ideas are ,to be

come useful'theories. In the absence of a reasonably workable notionof
 

specifying how'much power a system contains, one cannot make even nominal
 

comparisons among systems, or among variations in kinds of power within
 

the system. To put it simply, we cannot say in.any very useful.way that a 

Volitical system is~becoming l'atger or smaller, more diverse or less di

or.higher capability or lower capability.4 The problem'nof devising
.verse, 

'nominal comparisons' is,largely typological-, and it is,therefore,not sur

prising that political scientists still engage'in the Aristotelian pastime
 

•of'classifying .entiiesystems'. I'm not-sure if 2000 years later we have u
 

made: significantprogress,' A second problem is that we have no good way
 

of speaking about power at the system level in distributive terms,,though
 

thereis' n'good deal-of interesting work ;being.dbne on exchange theories of
 

politics:. ., Thei economists devised the marketplace to., handle this prCblem 

and sociologists,have the notion'of.Social'mobility to-theorize about: ex

*changing. social cltassc'oharacteristics.' Thepossibiliy.1of treating p.oliti

cal,' sys3te ms' as'8some . version; Of an input-output1 mtrix' I' .,satI1east.'in 
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4	itsi~itial at~ages'~. 4avoid-'the ,problemiof 'attaching. nominal- d,#ferences' to 

kinds' of* .power 

;,:.! Ad~tlird i~prolil*emwhich seems,-to yme -to mark the .critical development
 

of -most theories"of"£socia.l action, is,that,we ;have Ao 'very.precise-way,
 

teanuoting,-politicab .vriablesi,at-least :atdthe system evel. nuThis',is
 

what has been called,.the';"lmacro-micro".questioni.:in politics tandvjlies .A.the 

o1coredofeunderdtanding,structural .change.in:political joystems.
6 .,,Politicae 

Asc ence's,foelcourse'ai overflowingwith structural theories,,but most of 
,these-have,.very limited application: Nearly all institutionally.specified 

I 

'theories about,-thePresidency, parliamentary,mandates, pressure.groups,
 

;representationi and such,-:sae, structural .theories,j.;butt!O.f:a. veryjlow level
 

oftsgenerality and. hence, -not veryvhelpful-.:outside the-circumstances used
 

:to.explain'lthe political interaction to which they areodirected,. It has be

.come'almostQprofessional.etiquette in.political science to claim that.one
 

hopes bnlyto:devise an. 'intermediate theory',of the typological, exchange
 

' structuralsort-,:but Ior1tend.to discount.this as false modesty. There a
 

1bit:oftheKeynes or:Marx-lurking in the'tmind of everyscholar, apd I sus

pect.thawe all.would like very much to make.somefundamenta1 contribution 

'to bne',of, the threeproblems.,that are basic to:more :useful:-theorizing-about 

political, systems,. 

ie', green)revolutionVfwill,surely have,changed iits color before 

.theee questions,areiresolved;,..but.it may help-,to see.ssomed.llustrations of
 

intermediate-:theoriest aboutqmacro-?level-.change.,might.,be applied,to rapid
 

Agricultural 'change..,From-the;.typological: perspective, the, growth-of£-agri

cultural xeso.urces,,and,the, radical-strans formation) of. rural work habits,
 

etc., imply a sudden, and possibly dislocating, shift between authority and
 

http:1tend.to
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Sinfluence ", I th Uk- we ,have f inilly-Uarned, that wI[revoliitions ofaw:i' 

political unatire do'not originateinvioscdwoar' Peking. -Clearly,Ja number 

of 'developing ca~ri s. with fragile -governments are going to be ,hard-, 

pressed 'to relat'the growing'iifluence 'ofthe farmer !to the authority!of 

" 
the stde. Frdm*the exchange perspective, there are someAintriguing ques

tions"'about how-the'new influence of-the countryside willbe converted'into
 

polidciiinVolvIng both the demands and the benefits of govrnmenti,- One
 

can tkeo'ashis base line'either the vastly over-representedKansas.farmer
 

or the unruly Algerian'peasant, and it isclear.that farmers are quite
 

skillful inbargaining for power. Agricultural products are a political
 

resource, And one need only glance at the turbulent relations between East
 

and'West'Pakistan-to see how dislocations of this kind can disrupt a politi

cal system. From the structural-perspectiVe, the problems are endless.
 

Educational systems will be re-oriented, administrations will be re

directed,-and leadership will expand. Many of these problems have already
 

- been encountered'in.developmental proj.ects',of the past two decades, though
 

we's tillilacka-framework by which to relate this experience to the massive
 

ciange in agriculturethat'.has been set in motion.
 

Perhaps the first question to which we should address ourselves is 

whetherkor.hot'dramatic increases in food production will increase,or de

*creie'ithe authorityof the state. Such a question is..difficult to answer 

in"'the abstrhct, but some rough conclusions can be drawn, I think', from the 

* past'twod,ecades of e6perience with agricultural..development.: Power.is
 

UcW!more-concentrated 4ir a less developed'country than ina-complexi society 

with -Vblee .o£.hcoureeeisaofgood deal,. of. diffused poweriseco


unwliich -upports "aind'orients-loca'land .family, affairs of- the population 

http:Power.is


bapicstateLfunctons,, Iremote 

4tfrom: the-,oli ical relationships,barifn kon' goyernment. Utf:I am putting 

aside ' those: political relations that dare . incapable lot being engaged ,,in rthe 

on-going4,political ,system. j ,Tbis vW#;kq- that, in fact, many,governments ,i de

veloping countries have great ,authorityoverga very limited rangeq.of .ctiv

,-ity!andarelatively~smal proportion ofthe pop;ation..:If w%etake power 

,,to mean influencing ,another's;.behavior, . and national,powerto mean how this 

.is'.donewiththe network.of politicalrelationships affecting-national
 

government, -then we:might pause toiask:if many developing countries have
 

'nationial political systems. Despite the large number of Cadillac limousines
 

touched .by4developmet, an4 exceptrifor : .ew 

*.inafrontof=the.UnitedNations, political 'systems vary immensely in the ex

tent to which their pattern of political.relationships at the macro-level 

can influence citizens,:and-vice versa. 

Compared to the industrial nations, then,,less developed countries 

:have fairly limited authority in relation to the entire population, but very 

great authority lover those who have entered-into national politics. In a 

sense' to be-politicizedin a lessdevelopedcountryoften,,means accepting 

authority more'than acquiring influence. Agricultural,.development, like 

-other.forms of'.socio-economic change, poaes very,seriouu threats to such a 

system. The resources, products and social,activity generated by miracle 

frice mayrsuddenly; perhaps fatally, dislocate the compressed, relatively ef

fectiveipatternof authority of those fortunate eough to be,involved in
 

national politics. 'The: earlyreactions.of many developing.countries-bear
 

lout.tthis conclusion. Pakistan. firstf tried to extend-agricultural*,Thusi 

" services andi credit !through,giant.Agriculturai Development, Corporations 

t.which, could, iti was thought, ,bea more? easiI.yl c9ntrol ledby the1itary7 

http:easiI.yl
http:earlyreactions.of
http:network.of
http:rangeq.of
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adminiatrativeleel-ite! ofithe €otintry - Morelrecentlya national

ized a> number ofi..enterpri'ses;-,:ad Nyerere nowfinds ,hi0sef iuqjme \engaged in 

controlling his officials than his people. An interesting :hki8ory,,of. 

Phippine 'developmentl^could ibe written around ,the .number,of,agencies 

funded ,to abssist'"developmentakI-activities ,-and,which declined into,,astate
 

of tatrophy once the authorities siphoned off .the funds. My feeling :is that
 

we are too quick to attribute these eventsto .the motives of elites- even
 

though political leaders may be'disho,2est or.short-sighted... The Office of
 

Economic Opportunity has had afew problems, too! A mujch more-satis.factory
 

answer to'me is::that "concentrated, exclusive.patterns of power resist change.
 

One doesn't need t.o spend too much time in an Indian village or
 

African shambii to discover why political leaders prefer a Madison Avenue
 

ex stence, 'bue-'their attitudes.I.toward power .arehardly unique to less de

veloed coti es..ir Thus., even a few general statements about the pattern
 

power in less developed countries suggests to me,-that agricultural de

velopment on a large .scale*.and with hugereturns.will place great-strain
 

on these governments,'even'if the farmers were complacent and virtually de

tached from the national political system. The political systems of most
 

developing countries, and here.I would..include governments as diverse:as
 

the Moroccan 'monarchy and the-Mexican one-party-system, are capable of
 

andling relatively small "amounts" of power. The first impuse of the
 

Blite sharing authority is to-compress.the new power into the old system
 

rather than to perform radical surgery on the system. I would argue this
 

Ls a major problem even if leaders were paragons of public virtue and politi

'Al Ialntnnahina within thp nma11 nralp avnm wrp ntabla damocratic or 

)therwise promising. The most important thing about understanding macro



I.VlI? cageik i'tat pwergmus expand, .long with ,.the:jeconomyandthe 

society ' ,but,that lit iseldomtwca n do Bs: in tierexitin8 structures; of 'authoz

ity and'1"i:nfluence. 
o. DiOH 

-,.,'The' jrowth!rnow --contemplated inw ,the-agricultural : developmenc 


devel6p'ing countriesr' -e nthat .the amount' ofcpwer,%within the ,nationa.
 

the ratio between,:authorityf .and in-' systemi will dramatically increase"; -'that 

system wit,1ll iberadically faltered,, and 
fluece ~amo ig,thoseg-enga edr n : the 


pbably far in excess,of what most
 thatthe .structural requirementsare4i
. °
 

,

less 'develoed 'cuntries can themselves provide; n.'each-of the three ,mean

'countries are in
ings I haVed'attached +tO:power-.at.the macro-i evel', the,new 


trouble• First'the scale ,of political relationships will alter and many
 

nations that:have been so'"in nfame.only will 
now-be increasingly nationalized
 

-the :system; Second, the exchange problem
:as,:the amount of power:'enlarges
'
 

betweenauthority ::and influence will become,bewilderingly-complex 
with new
 

, 


markets, richer: farmers, more worried landlords, 
dispersed -agro-businesses,
 

jgrowingi:market,towns'.and -the;rest. ,And third, the,structural problems will
 

One:;of .the most interesting events,tozfollow will 
be to see
 

proliferate. 


if the small pooliof .leadership,and,administrative 
expertise can effectively
 

lillocate&,its services to a-geographically and substantively 
far more dis

hvaa.iven attention*to in the -past.
persed'activity rknAhow 

=

Why-Are Political Systems Comparable?
 

If macro-theory is something less than useful, it 
may be more profit

able to look briefly at the general characteristics 
of the research that has
 

been done on political development in search of clues 
concerning the possible
 

I think it is important to first
 effects of rapid agricultural change. 


http:tO:power-.at


-recognize ,that this ;,As -arelatively .new field, 
.gro4ng rapidl'yWith the
 
*liberation,-of .Africa,,-and,.Asia.from colonialdrule and~with the emegence of
 

.ntionalawareness,in Latin ,America-. ,Theory 1leads. the way in the emergence
 

of a discipline, and most politicaly thory prior.to. orld War :I7, had lit

tle, or-no bearing: on-,the Third-,orld.., -The,;early efforts...since)the war have
 

:been to try to make some overall sense, out.of the fullerangeo9f less.,de

,veloped countries, andnot too surprisingly-,this began with an interest in
 

how-democratic regimes seem. to originate. It was also influenced by the 

-availability -of:data,.'and by the available concepts to organize data,, many 

of them borrowed from:sociology and economics. With these preliminary;
 

statements, let us look,at the two major areas of comparative.inquiry.now
 

established, cross-national comparison using aggregate data and elite
 

studies-.-

The aggregate analysis of political development stems.from early work
 

of Deutsch-and-Lipset nearly a decade ago. 
Both felt that the pattern of
 

social differentiation, reflected in aggregateuocial and economic indi

cators, could be related to political change. However, the theoretical
 

justification advanced by each was quite different.- Lipset was 
interested
 

in ex-tremism in-political behavior, and his general proposition was that as
 

socio-econgg.'o differen'es increased, a.political system would become,less
 

stable. .In..addition, as -levels of development improved, political stability
 

ai#d' poL4icA democracy would be enhanced.8 
 A bit later .Deu*--.h adyaqfced a 

more complex theory involving -the.interdependence oft mobilization and ,dif

ferentiation *across nations- -.In itsI formulation, -ifnot its,application, 

Deutsch'!s. theory 'avoidedthe 7linearity-othe :Lipset view -byleallowing for 

thdipssibil.ity. that -a chanSing society might,:be--either oer-mobiliazed or 
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ove -dfdeiiidlf qea.cozcluvidnh bastdl a ,m~sivarcorre
1atio~i~ itx, 4 0 thit some form of •balince.oeeded' tO6-be kept between
t-i 

*socil -bio n f .c sliteay"i.edicaftoh,Lurbanization, etc.,
 

indpace oik-econmicchange,.',he1


't "' Th~re have-been a,' improve,::onv!.the very ,,general; number of. attemptsi' to 

conlusions possible, from theseiearly:foraywiinto:,aggiegate datas, Coleman 

produced ac.m6re.,explicit ,comp.rison",with stages ofripolitical o. development, 

J., 10 using hominal. classification of:political..systems-ii,.h Cutwright,.:then,pro 
;duced iamore' intricatecorrelatioh' tryingj to. devisetmeasures. of the -com

plekity"of .: political institutions:iAn order- to-haven interval. measures of 

'politics.11 .1The-data from a.number-of; these studies has.been combined,in
 

an .attempt to cbmpare,'the"various,measures ofiApolitical' development, -but the 

conclusions remain ambiguous.12 " It remains in doubt whether forms,'offsocial 

"o"ecohbmic "change'prodzce'.any,characteristic kind -ofpolitical,change, 

'WifWh of these hs'greakei'bearing)on oliticse or,; whether.we can in any 

valid'f shion talk about the; differentiationt of politicals systems-in compar

.ng I-ations.',There are: a number., of very .good;critiques-l of,the aggregate.: 


' ,:ipiroa'ch -tO ,understandingpolitical: development .l3 "The,basici problem has 

'noit'"in -myopinida, beenlearl4stspecified! and 'that s.thatstcorrt 'ational 

'etModa .evenwhen •probliems,,of,data ,procedures,and- 'gss ification are per

.
<fected do -not .1ear'very .'drectly i6n .thec,.historic and. comonsense ,issues 

,of'politcal~systeis .,IMoire than :any,6other ,sub-systemlof, society,.political 
-systema-depend on! tiierarcliicalstrkictures that 'can' mo6dfy..theimselves- r:and 

Coi the maintena'nce 'of ,.the 'elusivi-but esential :quality'of legitimacy, or 

.genirat 'suppbrt;'v Po'ieicalsystems'differ stbJstantia.lly ooher, sub

-uystems'ibecauae.:thi .carry t, two,,'confli tint. aims:,:creatin ,,bindingjudg

http:whether.we
http:ambiguous.12
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ments and laying the groundwork for the next cycle of judgments.' The evi

dence that it is easier to perform these functions in a rich or industrial
 

nation, i.e., a highly differentiation society, than in a poor or agricul

tural nation remains inconclusive.
 

With the accumulation of better data, the possibility exi'sts of'
 

course that we can control for some key factors in political development and 

begin to deal more effectively with some structural problemi of politi

cal change. For example, one of the central experiences of rapid change is 

urbanization. However, the early findings suggest that we may have exag

gerated the effects of urbanization. A study of urbanization in Latin
 

America indicates that as a psychological experience it may not be nearly
 

as dislocating as once assumed.14 Studies drawing more heavily on the
 

European experience raise questions over whether or not it is urbanization
 

or industrialization that affect participation.
15 Others have found that
 

the concentration of population may as readily decrease as increase politi

cal participation.16 Reviewing the literature on urbanization placed in the
 

framework of aggregate analysis suggests that the political effects associ4 .. . ..", 4j++ , + ,• 

ated with urbanization, and indirectly with urban growth that might be an

ticipated from agricultural development, are not striking. From a theoret

ical perspective, it remains uncertain in the light of aggregate analysis
 
- .!c. r,- ;,; I " .I 

. . +II.. . . . . " i: ;,-) ',., +." ,-

how either urbanization or industrialization relate to an on-going political
 

process.
 

The secona major area or inceresa nun ocen in elite studies, in part
 

'One ofthe
stimulated by the work of Laswell and Lerner before the war. 


things that political systems are unmistakably involved in is leadership,
 

and the early writing on political development spoke at length about the
 

http:participation.16
http:participation.15
http:assumed.14
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ambiguity of political roles, the need .to recruit leaders, the co-optation
 

of positions, etc., in less developed-countries. If the aggregate view
 

erred in becoming almost epiphenomenal, the students of elitists erred by
 

becoming unmanagably concrete, Nearly every country monograph on the Third
 

World dealt in detail with the existing leadership, its origins and power,
 

Some enormous blunders were made by trying to build theories that fit a
 

scholar's country rather than theories that made sense. More than one
 

Africanist would like to forget Nkrumah, Obote or Ben Bella!
 

Some of the more detailed elite studies have revealed important
 

characteristics of national systems, which might be kept in mind as we
 

watch what might be changed in the leadership of countries under pressure
 

for change. For example, the Frey study of Turkey over thirty years shows
 

that the military elite .did much less to reduce military influence than the
 

generally accepted view of Turkey's political transformation suggests.17
 

Leadership is tied to generational change, and leaders are reluctant to
 

give up power. More important, elite analysis requires a theoretical frame

work to acquire aignificance for a political system. An interesting ex

ample is a recent essay of the Needlemans' outlining four theories about
 

the Mexican Presidency, any one of which would lead to very different con

18  
clusions about the effects of rapid change in that country. Is the Mexi

can president omnipotent from a purely elitist view; a focus of competing
 

interests and often a stalemated figure; a critical central figure in a com

plex bureaucratic process; or the ascendant leader propelled by a popular,
 

mobilizing party? Answers to'these questions can help immensely in antici

pating how pressures from agricultural change may affect specific Problems
 

http:country.Is
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ofgovernment o'but':theyodo leswa.to .help us-undekstandmore.clearly the;dif

fitial impact of the agriculturalsichangeion'the po1it-i 4 s.ytem. , 

-' .. Though-it iis'an :exaggerat ionwiIn feel thatithe.sehortcomingi of much of 

the above workon developing countries hasbeen the fatlure to.-Oeali.th the 

:. 	infterdependence ofpolicy or goal definitionand-,the syete~icior,;supprt 

nesiof at government; --This,'relotes to myiearlier argument,aboutathe.Ldiffi-

Sculties of'theorizing.about power, and more.specificallyto,? the~ptructural 

-
requirements:'of a political,.system. In the absence..of.an.agreed,basis, for 

reciprocity (1) in the exercise,of.power,- (2)f the exchange of :power4ort (3) 

the"modification bf the structures aggregating,and articulating!power in the 

system, neither the elite nor differentiation approachtcanproduce very use

ful findings. The analyst of elites believes that goal;determination is the 

'-essential; ingredient of a working political system,,while .he Jimplicit theory
 

*;of, the aggregate analyst has been that sufficient- differentiation .tends to
 

prodUce the,ihtegrative mechanismsneeded to adjust to a new authority-influ

ence rel'ationship in the political.system. It ,is not so, much: that :the con

d'%'d
cete"findings of either framework are useless or', worse, misleading, but that
 

i"neilheioani have:Very clear meaning unless one -makes important assumptions
 

,-i,about':the. other. 

Aggregate..analysis, and -it highly abstract.counterpart in systems
 

theory, has difficulty in telling us how leaders achieve power, make de

cisions and exercise authority. Elite studies say little about how suf

ficient tolerance of government emerges to provide the respect and minimal
 

observance necessary to legitimacy. The is'sue is unotmethodological,
 

'but c eptual. nc's"' drawn fobm 'findings 'about'the general'In'fe an 

socio.e'de'onic 'Structure of a polit;ica1i'sstem'only by.Asumi'ng t6t the
 

d ib ere tomorrow, 4 hii o Ihiva r
 

http:political,.system.In
http:to.-Oeali.th
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i

.vetopijgc 'ourInferences canbe!dra n fromfinding 

-agkUt elites
tief 


only aby~aasumingS that the neral:;patter of-Social and jec ii change-in 

takenS into 1,accdunt:,.4n.their2calculations and:;the 0cietypis. indeedvbeing 

, .<- central author ity.,PrObl e is such. as:effectively related to: 

:,rpid, agricuhtura l change:presentl situationac.where,,both el-ites -and.. settings 

and we,have: nosway )of, dealing'.withbthese problem with
willibet!transformed, 

'any degree) of.- useful)specificity.., If wetwantLto:,,anticipate. the impact of 

con
the'green:,revolution'. onlnational governments, it seems necessary to 


the, less.-direct ef
sider,both, the, authoritatiVe: reactions of.,el-ites and 


a, much- wider: field of. influence

:fects ofi a .radically changedl envir.onment in 

broughtito.bear on government.
 

'o T--,The- shortcomings of confining our analysis. of the impact of the mas

siVe 'hahges expected from the. "green revolution," at,-either, the, removed
 

level of elite interaction- or the general level of. the social, system, sug

me -thatA we7 need to considerT more%. carefully several intermediate
gest-to 

stihcturaliirelationship's." In the.-next,:section I will illustrate, how -I would 

apply such, an approach' using the Tunisian experience.. I would pose, three 

to the effects of agriculturalSbasicvstructural problems! in trying assess 

at the national level: the allocation of rewards and benefits, the.,altered
 

r'tciuctre fortiit-i mobilization of ;political support,: and, problems arising 

from institutional and organizational proliferation. 
Political analysis at 

the national level would be much easier if these effects could somehow 
be 

treated in equivalent terms, eog., a given degree of new benefits was "worth" 

many unitsof support. As I have argued above, I think we are unable to 

,,do this., A second simplification, that is quite unrealistic, would be to 

he. structural problems left,others
1assume that modifications ,of,any..ne ,ppf 



- 17 = 

unaffected. Obviously this li. ot the!case!inactuality because increasing
 

regular farm employment, for example, means making institutional changes in
 

banking, the monetary system, social securtyand welfare activities, to
 

name only a few.
 

In addition, any one of these .structural changes can be seon,to occur
 

in a field where authority and influence do not remain in some constant re

lationship, assuming, of course, that comparative theory were ablei'to specif:
 

such a relationship in useful terms. It is extremely difficult to predict
 

if enlarging governmental authority, for example, by initiating a number of
 

agricultural support agencies will be accompanied by some roughly propor

tional, not to mention favorable, increase in political support. If we
 

could answer such a question precisely, we would have a measure of cen

tralization, that is, if authority were increasing more rapidly than influ

ence a system would become more centralized. As I suggested above,' my'feel

ing is that technological change involving large amounts of capital, in

creased foreign dependence, and greater need for coordination tends to have
 

a centralizing effect on national politics. On the other hand, if we could
 

get even a rough measure of how the influence structure was increasing, we
 

would have a crude idea of potential destabilizing effects on authority.
 

Surely the increased productivity of millions of farmers, the release from
 

the threat of famine, the more complex marketing structure will, in tu,,rn,
 

make it possible for more diverse and probably less predictable forms of
 

influence to be brought to bear on the authoritative structure of'"t'e polit

ical system. These problems might be summarized in a paradigm as fdllows:
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Stionail'pbliti~Ca.Systdm' 

Power Structures: aucnoricy -- Influence Ratio 

Institutional-

Organizational
 

' Centralization
Reards"and B ejfits" ........ . .'- :.'i ;
 

ParticIpation 'And
 
Sunnort
 

While I have no desire to make excessive claims for the paradigm, I
 

think it does indicate a variety of changes that often are not associated
 

with increasing centralization of authority and in fact may work out to be
 

such. In estimating the effects of agricultural change we might begin to
 

assess the extent to which proposed or anticipated structural changes
 

enhance or diminish the authoritative structure of government. In some
 

situations, which I consider essentially correct in the Tunisian case, the
 

extension of participatory mechanisms and the mobilization of support for
 

agricultural change has been highly subordinated to central authority. While
 

the system as a whole looked at in aggregate terms became more diverse, or

ganizationally and institutionally, most of these changes have been closely
 

linked to the central government. Likewise, the distribution of new eco

nomic rewards and benefits, while having some equalizing effects and based
 

on an.equalitarian ideology, has probably meant proportional or even greater
 

rewards for those alt.ned with the central authority of government. Each of
 

these dimensions of change could, of course, be roughly estimated for any
. 
, .', ,- ' - . T , ' ,... . r , . 

political system. I would argue that much of the everyday assessment and
 

evaluation ordinarily done in a country undertaking massive projects like
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- the.converooqowtof theiagricultural:.aystem, can be Ilooked ,.at..in'thisqperspec

ltive,9 Lot mearepeat, the issue-in ,understanding national',,evel change
 

where.-major social .and,political.reorganization is-underway is not methodo

logical, but one .of ,theory,,and concept.,
 

_ what useis the centralization-decentralization:.concept in assess.Of 


ing national-level,change? Very.simply, I think,that it tells:,us yhether a, 

.system is moving so completely,toward an authoritative: government that,the
 

political system may...become cependent on~coercion, or whether at thee
 

otherf extreme influence is being so widely dispersed in a society.that the
 

The predominance of coercion or the
politicalsystem-is.bordering.on chaos. 


deterioration into chaos are, in my view,.,equally destructive to the.pOliti

cal system, and there are numerous,,examples of each. The Pre-Castro.Cuban
 

regime was so heavilydependent on coercion, and related fprms of police rule
 

and manipulation, that the leaderchip was unable to deal effectively with any
 

of the major structural problems of the society. The divintegration,.of
 

Sukarno's Indonesia appears to be an example of a.system so dependent on
 

p sonality and so unable to institutionalize .reforms, albeit .in an un*one 


hospitable environment for .institutional change, that the -severe social 
dis

location took hund.pds of thousands o lives before authority could be re

,,stozed. So,,qqg,.as pmacro-ttheory concentrates on the two limiting conditions 

of-a.working.poli4*ca1 system, I doubt thatwe can begin to 
make the.'assess

ments.needed.1t4 ,oresee,, for example, the impact of rapid agriciltutal change.
 

The centralization-decentralization dimension as .conceivedhere pro

:ides,a rough guide .to the changin interdependence of authority ,and influ

oneof the basic points ,of ,isen
,ence,.in a pqi-.tcl ;eysem., This has been 

that thestadt's work -on comparative -institutiona1 chAnge.,: here,,he oargues 

http:ence,.in
http:So,,qqg,.as
http:divintegration,.of
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"contrasted with simply,,the cexpans ion
~lopmnt of~a potitical ' sys tea, -as 

changing, important 

Df ie e re1 tioships:"among ia iattutions, 

rewards aid support 20" A' political- system cn :become ' "larger " ' , without,' 

and it is tosee-'thaitthese changes rn scale mayPor may 

.entire historylof industrialization,
not'involve change in' the''system. 'The, 

icreased participation and institutiokal proliferation' in modern'states 

a similar balance' be
' is virtually iiiposs'ible to' sustainindicates'that'it 

tween authority and influence"as' the .society changes.' 
To; use a slightly
 

States were todayas centralized as 
overdrawn illustration. if 'the!United 

interaction would: be virtual
most governments'-of1- Africa and Asia,- political 

° but is, I' think, correct if wedoxicil,ly paralyzed. This-may seem par 

At 
look candidly at the:actual extension of the-natonal political 

system. 


remind you' of'my 'earlier argument that the national
this :pointi. 1 would 

more dependent on pollid6cil system of 'dost less developed countries is 


authoritythar that!of most highly developed countries.
 

rIn most dienVeloping countries infdence is-largely discon'nected 
from
 

government, operating through traditibnal, village or kin'ship structures 

tl't"aare difficult, 'ifnot impossible,- to.bring tbbear on 'authorityat the
 

i is generally concentrated in
 national level. The authority of governmen
 

urban cihters Only recehtly has the rural sector"been
cap:tals and :matjir 

'for the extensioni of 'jovernmental authority,cbonsidered an important' area 

and this 'largely" under the influence 'of-peasant 'rev ltionar .moveets and 

crises, whose ultimate 'effect, likefamine or -food imports,
ni~j''r--social 
crj'lesthercentral authfori'4v' Thus,-:the.structural changes I have 'out

s t e m ttend tolined as "part'6f the Oioies'bf'natioual:iiing'the" P61:itifal' ey

mean both 1"the extension Qof Pauthority .'and the didpersion.,of ;,,influence! but
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also entailrelatively more expansion of theof influence. 

Where major social and- political,-changes. are,€conwempated,, nefther increas

ing authority -or infiuence alone. may be ' enoughvo...The first -,tehds.to,,increase 

reliancef-.on'4 coerc ion, -thereby inhibiting ',change, while.. the.,-second,'rn the ab

seuce of linkage'to national politics encourages the frustrations.and.fail

ures that lead to social revolution,...
 

The centralization-decentralization concept, then,,can be.,.fully under

stood onlyrby taking into account both problems of scale, iie., xnational

izing the political system, and of proportion, i.e., changing the r.lation
ship between authority and influence. The agriculturalevolution antici

pated by recent technological innovations, and already underway in some
 

countries, will involve.both transformations. As-the,.system grows, i.e ,
 

changes in scale,:it may not develop,, or do..so only as.firmly challenged by
 

those with increased influence. Farmers, as Iihave noted,,,.have very special
 

ways of nationalizing their influence for they can withhold or.destroy crops
 

very easily. The;answer is by no means the same for.every country, but I
 

;would d6ubt hQw much widespread change .canoccur in a political system by
 

altering scale only. Host developing countries haves in.my opinion,,d4ne
 

precdisely this and then have faced major crises as new centers of influence
 

-arise unrelated to government or even-seek to displace governments.. In some
 

cases-they have found it necessary to reduce the complexity-tof,,the struc

tura~linksto authority by holding back'or vastly simplifyingtheir de

velopmental.plans. 
This.appears to have been theTunisian experiencerwhich
 

is, I'think,-ancintriguing example-of a popular and innovative government
 

.that has found itvery,,difficult tonationalize.theupoliticalesystem .in the
 

,rural.fsector,
 

http:tehds.to


Political Effects of Agricultural Change in Tunisia 

-TIhiisia dis1n'ninstructive,:illustratiotn of, the', issues raised above for 

;" -under ani' energetic,,national. Ist eader, Bourguiba,
7A)-,number-of -reasons *First, 

the ,country ;developedi an active inationalist,party,, the Neo-Des.tour, in the 

L930's rand, nationalist' protest- continued until),independence,was granted in 

To a much greater extent than most 'developing countries, Tunisia has
L956. 


develdped a,network of'national'organizations and national selfkawareness.
 

ThUiS', ITunisia meets,'an Ampor
tant,.criteria,in; judging the effects tof rapid
 

igrikulturall-change in the 'present context, it,is unmistakably.a national
 

the effect at the national level ofone 

re

i01tical system.21':When .looks at 

recent agricultural-7reforms 'in Tunisia, one can safely assume, that the 

sultantstress'es'and strains were effectively linked into national politics,
 

a 'situation whichI'.1 doubt "extends much beyond the-national elite in a num

bar of developing -coultries.
 

Second Tuisia set out undertheP-lanDdcennale to alter the society
 

The 'intent of Bourguiba and his ministers was
in %"dramatic,-structuial ways. 


to-redisiribute"income, create employment -and.to restructure agriculture
 

22 The Tunisian experiment was no half-hearted, cautious move to
radically.:


placate .a"retive'peasantry,.nor did it espouse typically Western.views on
 

agricultural-reform. 'The plan wasavowedly socialist in. ts purposes, re

,ceivedith'full sipport of the-President and the single party leadership,
 

and :was)accompaiied-;by major governmental .re-organization to-achieve,its
 

iendsz.o, This ,is .extremely'important!in .the,.light :of'my-earlier'comments. The 

'Tunisian government made nor'attempt:;to lconcealnthe 'structural effects.'of
 

redistributinYg 'rewards:and benefits,,-of£ findig".,new,;avenuesIof participation,
 

and of creating the organizational structure for these changes.,: dspite the
 

http:system.21
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troubles that:.,late*. descendedon,the Tunisian,government,° which,I.will argue
 

stem'largely from! the, national syatem-rather-.than,fron1 t e reforms,themselves. 

Tuisia represents dneof'the most wholehearted'and-.thorough experiments in 

major agricultural chqnge that we have.
 

Third, the. Tunisian rural economy, while not blessed by: the recent
 

technological achievements of special interest at the moment,.was by no means
 

a-backward,.peasant agrarian society.23 Tunisia is a small country, and even
 

in remoteareas there are major towns linking the rural sector into markets
 

and the political-administrative structure of the country. Though not on
 

the scale of the'otherNorth.African nations, Tunisia was occupied by over
 

200,000 foreigners°who left behind substantial technological experience and
 

-infrastructure. Some 5000 foreign settlers were engaged in agriculture, al

though by the time of land nationalization in 1964 this number had been re

duced to under 2000. The settlers were concentrated on wheat lands in the
 

northern regions-where they had farmed large areas with modern methods. In
 

a4dition,,the importance of various kinds of fruit and vdgetable production
 

had encouraged the Tunisian farm population, roughly two-thirds of the
 

national population of 4.5 million, to develop the skills 'and methods..of.
 

more advanced farmers. Until recently Tunisia lacked miracle-wheat, but
 

the, ountry did have a comparatively advanced, modernized agricultural
 

-sector-,. 

S'.Hence,as w&-consider the national impact of rapid agricultural change, 

I. think 'it is 7appropriate;to examine more closely a country that .has a num

ber-,of -.political. 'advantages absent in much, of Africa and Asia,..- Where-coun-

tries-:have.Iless,,,ftthe*way- of aworking, national. political. system, one can, 

.-I "feel?' .expect1revan. greater dlsldcationsi thh ,thosei that ,transpired 4n 

http:methods..of
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6Tnisi. ,':w.A&I have-;noted, if.,macro-theory,.couldjtelll,,us !more:specifically
 

hov nationAl system is; these Ocalculationi,-couldfbeeimore, exact rbut it:,is 

inot:difficultuto makeroigh-comparisons::. Early. inrher.-independence .Tunisia 

produced a constitution and a national.assemblyo,both subservient to the 

wishes; ofUhe dynamicc President and the powerfulteor'Destour. .iBuilt much 

like acity'state, Tunis provided a natural capital.for ,the sizeable .middle 

classwhich Was,!,preparedi.to.-administer the affairs of,:state.,oTheiNeo-Destour 

had its difference with-Nasserist critics,,and a,,more-militantly socialist
 

!clique,in-'the.cities, but installed itself as the:unchallenged-political
 

-power across the-country. Bourguiba has been-.masterfuLin absorbing the
 

blows,from pro-French, .pro-Nasser,)pro-Algerian groups ;within the party,
 

successively smothering them with his-own,nationalist fervor and luring thom
 

into important-government posts.24  .
 

In relation to thescheme outlinedi-above-, Tunisia was clearly cen

tralizingthe-political-system over roughly the first decade of independence.
 

In-addition to,theessential nation-building activities already mentioned,
 

the labor.unions,: the party organization,.and the .Presidencyitself became
 

increasingly exclusive and centrally controlled Traditional Muslim insti

rtutionsiwere quickly dismantled. In 1958 the:partial ,dispersionof power
 

through local ;selection of.provincial party committees was eliminated, and
 

centrally appointed delegates were instituted. At the level of the,province
 

political1 and administrative power: was mergedin,the:,office,of:G,.overnor, and
 

" little was; done ,to generate any.,countervailing,.force-with stronger!local 

",:government;.orv pressure groups In-factj. one can,fairly conclude,: however
 

important this phase,was in MTunisia' sopolitical transformation,, that -by 1961
 

the 1country was ;so thoroughly; centraliz'ed-ithati :theq implementation"-and'execu

http:posts.24
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s '	 jeopardizedM There'was ,no;qqestion
tion of an4ambitiod-inational plan was 


about: where authority'lay in Tunisia, but-the 'Irresidual field of..-activity,
 

°
 lin the tightly centralized,, and on
called influence above, hardly existed
 

the wh~le well adminidtered, political system.
 

My basic argument concerning the agricultural revolution that never
 

transpiredin Tunisia is that there wai too much authority and not 
enough
 

- Essentially, the Tunisian elite hoped, or inadvertently assumed,
influence'.
 

that the 'tosely coordinated, highly predictable authority relationships 
that
 

kept a party organization of privileged, educated citizens in.order could 
be
 

transferred intact and unmodified to the agricultural sector, indeed 
to the
 

entire economy nds'ociety of Tunisia. Their strategy was to make a change
 

in scalein the Tunisian political system, 'but not to make any changes 
in
 

proportions.' Remember, I am not arguing that the specific agricultural 
pro

grams 'were necessarily well conceived or economically viable.
, which is it

self a question depending on the authorities' judgment. I am interested only
 

in analyzing-what happened to a political .system that intentionally 
set out
 

"tdo-absorb the,full impact of a radical re-organization of the 
agricultural
 

Perhaps the Tunisian elite tried to do too much, but if this 
is the
 

sector. 


case it wi-l1 multiply so in countries with more fragile political systems,
 

less hdman resources, indonly minimal recognition of full 
complexityof the
 

'iationai-repercussions of agrarian'transformations.
 

Haviftg re'ogni'zied the importance of basic'structural'reform touching
 

-the Tunisian government set out to: re-organize
-1h 	liveb ofs all citizeh,,.
 

agricultural sector around: production, servie and,'cofidumer-cooperatives.
lthb 


These'plans, ihitially formulated in the, arly,1960!s,:received-additional
 

4i- 'ulwhdhi negtiations r:fori the ,re-putchase of:settled farmland about
 

0 



.!..i000,hectaresdf wheatlands 4.1n 'the .north-0,;broke dqn.. :1 64,a1964and Bour

,guiba 'decided'nto' ationalzetheue ,farms ;:Giventhe:aim'pf basic,. structural 

~changed :igriculturc.ithe: alterna~tive ;of ,ren~ting,these relatively rich,
 

farms to wealthy Tunisian farmers ,was,,unacceptable,.and thep of
 

.usingChemwholly as. -state 'farms ,jwasunworkable ,*in te, absence f,institu
>tionto n itheir cui tiaon ,Thus
co VA atv.ap:had, begun, As a.aiy. 

'limitedexperiment-In production cooperatives gathered momentum,.in part 

-.from-,land lnationalization .,and in
:npart, from .thejenergeticiexecution of the
 

nationat'plan under Ben ,Salahi,.theminister ,in .charge.of.-.a, supe-ministry
 

including finance, commece, .agriculture,yand, eventually., education.,,..
 

,. Thecproduction-,cooperatives are of primary .interest in..the,present
 

context. ,,Theywere.organized in,,all regions of,the country under a standard
 

•law ,andiunder ,a,general,rcommittee of.,each provincial Governor, the,Union
 

Rional',de, :,I. have reviewed theovera11,.scheme eIsewhere and
Cooperatives -. 

,will knot ,repeat,. Suffice, to.say-ithat by tlheend, o, 1 966, .roughly' the time 

whenthe!.national implications of.thescheme w.erejbeginningto appearta 

totaliof 779 ,co-opia of,%all:kinds had;been organized . including 206..thousand 

menbers. - Att this, Voint one:.couldi see- that, the i:national:,impact was,becoming 
.+clearer;
.oz[the+ prqgram ,had then ,affected about, ten per- centt of.,the,
 

,,,
'active population.
 In-addition, this,,ten per cent had,by .governmental de

sign been placed in a,.highlyinfluentalpostion,,even.ifa, that time they
 

*<did.nOt realizer ±t.: By,,the.beginning of,19,66, there,were some.246 agricul
tural production co.-opsq.with,nearly: 4,00 memers, including pproximately
 

280:'thousandhetares2 ,..nearly.
half,ok.the icultivable -land in.unisia. If 

S'the dispersion of ,ihfluence along i'organizational and partijipatory.lines was 

Snot visiblelito :the..Tunis an .elitei-therei, isno.excuse ,for.not- re I in. hn • 

http:momentum,.in
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subd-ntial had B4eome -their obl gation i!to restructuare .rewavds rand benefits 

in the pojiticAlWsystem.27 

-Theimplications -of such a massive -re-organization of %therural, sec

tor was' not,' noi ecculd it have been, hidden. In this Bourguiba and,his now 

fallenh-favorite, Ben .Salah, were -in -perfect agreement. .elltbeforeothe 

political elite sawthe complications of the huge system,-of cooperatives.
 

the pace of-change increased sharply. In 190667 the number of agricultural
 

production :co-ops increased from 246 to .682,.. and their acreage also more 

than:dbbled to 614 thousand hectares. The governmental reaction at this
 

time~was to further centralize.the organization. Ben..Salah announced,,plans
 

in 1966 to eseabiish a nationalbffice of the provincial unions, whigh.1would
 

provide central'representation tfor .the growing scheme.. Within this. super

structure, for.which no .detailedplans existed to achieve links to the mem

bership of the.cooperatives, wouLd be concentrated co-ops for a large- share
 

'of manufacturing;-nearly all exporting and importing; and all supply-and
 

marketing of wheat, wine,,,clothing,.fish, dates, olives, handicrafts: and
 

textiles., Another step-.toward.centralization was. the merger in 1967 of two
 

'large rural development projects in.the Sousse region.into a giant co-,
 

•operative of overa millloh.hectarese. In areas where membership was con

centrated, Tunis, Kef and Sfax, central purchasing co-ops were begUq.,..
 

directed against the,small, independent merchants.from whom Ben.Salah had
 

neVer-disguised his distaste. In late. 1967 Ben Salahannounced plan$.-to 

launch a major., new program of cooperatives in. the Nabeul-,(Cap- op). rqgipon, 

4a'st-ronghold bf.r the small, Tunisian farmer and -one, of tthe country s : most in

tefisely: cultivated,1 areas
3,2.8
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',The ,full';dimenionsxof (,thepo-itfca'l imptactof, this .:.expansion ,is dif

per cent
ficult to estimate. Ben Salah claimed in earl' .1967,that ,twenty-

>of,the total active vipopulation of the couhtry ,wasiorganized ;in cooperatives 

ofPlAlkinds;:and about ,three-fourths of cultivable 1and:,wa ,!in production 

cdops;.....Three' circumstances .: the entire--proseeomreasonably clear. ,.First, 


,gram'was highly,,centralized andinked to.Ben Salah's-superwinistry. ,:There
 

-waf, relatively little grasstots control,and the regional;superstructure was
 

'alsot'iunder'tight central control , The consequentilocaltproblems were lknown
 

'
6 Ben-tSalah'and substantiated'by investigations by Tunisian.scholars.
 

SCcon..commdnc'atiori through 'thWicomplex'organization wac very poor ,and
 
financial accountabn1ityialnost,imposible.wo fThe country lacked trained ac

'coiintants 'and*supervisors,:though,Ben.,Salah 'made a major effort to -increase
 

•'their numbers. kAhnlevaluation of the,Tunisian Productivity.Institute in 1967
 

:statedlthat the ,co-ops "commercial functions,.are-veryzunevenly exercised"
 

tandt that the' "accountingand statistical functions .constitute a bottleneck."
29
 

,,Third at,this critical,juncture the, massive.,reform still areceivedpriority
 

0ve'r:all'other :projects.. The President:continued:,to express unreserved sup

port for-Ben Salah, ,andievenLadgham, who later became one of the most bit

er'tercritics' of Ben Salah. .oined the.-.vartv elite to defend the co-ops in the
 

countryside,30,
 

4 "' The' .recrimination and&exposures 'that followed the failure of: these am

1'bitious 'plans.have! not' in. my, view,.. done justice:, to the Tunisian experience 

'because they do' not sufficiently', takexinto account ,the.,extent ,to which' the 
ascheme a.threat'to Ithe authotity of:,the., state,, itself... ,'There:will, ofbecame 

'course, be institutional variations from cou!try.tp ,countryiasq- this,happens,
 

but I consider this risk virtually unavoidable where the political elite are
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uble 6r unwilling tko'deat withlbasic 4change at,.thegnationaI level.;LThere 

are a numberf6f reasons why thec6oqperativeiventure-failediinlidingsome 

very'serious droughts, lack of:expertiue; coercive-methods, and. tn-thes-final 

phase some rare revelations"of simple dishonestyamong Tunisian officials. 

'Analytically; speaking,: 'there is-'a great difference.:between?,looking-for. a 

necessary condition that was,'absent. ,apd trying to unravels what are :the cAuf

ficient conditions forwsuccesful prediction. Mostof-the:explanations thus
 

far have been based'on the nec'essary conditions, any one ofiwhich would very
 

likely explain why the experiment could not succeed. But thesereasons are
 

not very useful"at the national level, for it is virtually impossib.ieto com

plete such a list'and they are in actuality affected by-the effective'vas of
 

the elite themselves. The.best explapation of the failure of the!coopera

tives is the unforeseen political problem at the national level..
 

-To understand why this occurred we must,.1 think, return to my earlier 

arguments about the disjointed character-of a political system, which,make 

both the aggregate and elite views incomplete. Bringing authority and in

fluence into a working'relationship requires both'a processof political 

socialization through.which people learn about the use of.influence and a 

process of -succession whereby the elite-can determine how they willIbe re

-placed, at the moment of death if no shorter.period-of'office.is,recoignzed.31 

Tunisia wa perhaps unfortunate, thoughhardly uniqueamong less develbped 

cduntries,': in having crises withboth these problems simultaneously.,,Very 

little had been done during-thdi60's to-generate asense of,real participa

tionamong thousands of Tunisians, both within .andwithout the cooperatives, 

and virtually nothing hadbeen: accomplished toward resolvingtanvobvious 

crisis of leadership with the aging of the President. The rudimentary: 

http:recoignzed.31
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,nd
obasetoof number
Strudture Ofresettation-atathe 


i hn the economic growth.
tyn 


The Natibnal.absimblywas'a'facade andt,,party-approyalwas needed to9.un for
 

of.nrbitrajytIuthoyities put in:itsplace 


offic'. opartytofgresse.swerS4regularly postponedtkand when held were-,
 

gearedA6 mbmentous national
' celebrations. !,The,partq s Polittcal,Bureau
 

'nd the ca'initwere heavilyjoverlappingland co-opted 

The.succesbion: crisis';has!been ont the,minds,of: every Tunisian,.not the 

,least theelite themselves i.-;Ant!elementaryz,lawpf.elite behavior might be 

difficult it is tothatrthe more cohcentrated' authority-becomes,:.-the,more 

vthe? circumstances neither the participatory mechselecta. successor, Under: 

to transanis'ms', nor the,tolerance amongi.leaders. are, likely 1to be developed 

fer authority.smoothly. This 'certainlywas,the case in Tunisia, where no
 

one dared-.challenge the President but no.one knew how.he might be "replaced.
 

(art. 51), -aweak provision for, an interim-president-The- constitution-.provides 

After the attempt on
selected:bythe cabinet ,and the .National Assembly. 


Bourguiba s:.life in late 1962-,-.-discussions began more seriously and in the
 

1964 'partycongress .the -Presidenthimself .Putlinedhow a party Central Com

mittee, elected by each party congress,-would convene to select a new Presi

denf .,Inarch.l966 this procedure ,was modified with the decision to form
 

,,a&-Couneil of ,the"Iepublic, .including the cabinet and the -Political Bureau,
 

-to~piovide interim-authority.,, V'henLBenSalah-,fell from favor-in late 1969,
 

anotfer Initiative was taken by -designating Ladgham,.as Prime Minister,, with
 

act. Theimplicit responsibility.;fortruling;.untiltthe-National,Assembly.can 


-the indication .of indecision and
 ,legal ,provisions.are!:notas, 


*-uncertaintyrat the,.highest level iofauthorityn-in the:political system, and
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implicitly that the elite themselves preferred no solution to one that did
 

not favor their individual views.
 

With this background to the impending crisis of authorify"in_ the 

Tuniiian political system, which I would attribute to'its excessiVe central

ization, I would like to return to the erosion of the program' for ajor agri

cultural change. In January 1969 there was a revolt among small farmers at
 

Ouardenine, a town in the midst of an area where the party had long been
 

popular. At the same time Ben Salah announced a proposed agrarian reform
 

law, which was never publicly released, and organized a new national organi

zation, the Union Nationale des Coopiratives, as the capstone to the entire
 

cooperative structure. Ben Salah proposed to make agrarian reform 
the theme
 

of the party congress, then planned for October 1969, and his new organiza

tion of some 500 cooperative representatives would clearly become a new force
 

in national politics.3 2 Amid reports of destruction of farm property and
 

telephone lines in the Nabeul region, Ben Salah announced early in the sum

mer that by the end of the year over four million hectares of'land would be
 

transferred to cooperatives, probably including a third of the rural adult
 

population.
 

When the President, now quite ill, visited his home inMonastir over
 

the summer, old friends declined to visit him and it appears that the full
 

extent of the impending crisis of the cooperatives was realized.' 'In a speech
 

in early August Bourguiba made passing reference to the problems of'the co

operatives and noted that popular enthusiasm was essential to their success.3 3
 

A month later Ladgham publicly denied that the party was split over "reaction

ary and progressive" views on development, and also announced that the agrar

ian reform law was being reconsidered. Over these weeks the resistince to
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Ben-Salah must have become over0wering, and on September 8, 1969, the
 

.architect of Tunisian development was reduced to a minister of education,
 

Ladgham became "general coordinator of state affairs," and members of the
 

political elite forced from office by Ben Salah were permitted to air their
 

grievances in the controlled press.
 

One must appreciate the unanimity and profession of singular loyalty
 

that characterize the one-party state to understand the significance of the
 

deluge of abuse and protest subsequently heaped on Ben Salah. Ladgham spoke
 

of the nation narrowly averting "acatastrophe" and Bourguiba himself ap

peared before the National Assembly to accuse Ben Salah of being an agitator
 

and disloyal.34 Oddly enough, the fallen minister was permitted to run for
 

election to the National Assembly, but by late November had been ousted from
 

the party and therefore disqualified. In the following months Ben Salah was
 

brought to trial for abusing his power and sentenced to ten years at hard
 

labor. The cooperative program was abruptly halted, and many of the produc

tion cooperatives simply seized by the members, There hao been a steady
 

stream of announcements from Tunis of the continued dismantling of the co

operatives, most recently the marketing co-ops for dates and olive oil. The
 

most important remnants appear to be the wheat farms of the north, which
 

could hardlybe farmed otherwise, and the several large intensive, irrigated
 

projects that pre-date the cooperative venture.
 

The other key piece to this puzzle is, I feel, the references made by
 

Ladgham and others to Ben Salah's'nefarious designs on party.35 In so cen

tralized a system, the party congress meetings and election of congress
 

representatives is virtually the only direct impact of local and regional
 

influence, of whatever kind, on party policy. Every other channel, the
 

http:party.35
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.farmers, the. merchants, youth, :trade unions,, the, legislature are part of the 

subordinated hierarchy open to direct manipulation by.the elite. Though not
 

discussed at length,, the revelations of Ben Salah's, effort to "infiltrate"
 

the base of the party is a telling confession about the unstable and uncer

tain relationship between authority and influence in the Tunisian political
 

system. No doubt Ben Salah had too much authority, but it is equally true
 

that neither the elite in the use of their authority nor the citizens in the
 

expression of their influence were able to modify a seriously deficient and
 

even destructive policy. 'hether the policy was ill-advised is beside-the
 

point. The conclusion I arrive at is that the political system was unable
 

to adjust policies, to evaluate their implementation, and to add the"insti

tutional devices needed to link authority to influence in the rural sector.
 

taking:a policy is not difficult, but carrying it out across the entire range
 

of difference. found in even so compact a political system as Tunisia's is a
 

delicate and demanding task. The system could determine goals for develop

ment, but the system could not determine goals about itself. The highly
 

centralized political system became in fact a disoriented and undirected
 

system. Further centralization would have been disastrous, and the inade

quacy of the influence structure at the national level could not be remedied
 

over the fateful summer of 1969.
 

Re-structuring National Political Systems
 

Tunisia is not lacking in the attributes most of the political de

velopment literature recommends for "stable" government. There is a strong,
 

popular feeling of national identity, an elaborate and well run national
 

party, a trained and unusually capable elite, and a moderate,, ingenious
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one approachs thesdisaster of
,co-operatives
national leader.iNo matter hbi, 

in Tunisia, the fault 'appears'to- li.deeper i 'the' poiticl'system, with 

" 
what I have called the pattern of- iAfiuence 'a's opposed'- the-pattern of 

authority. If the co-operative venture was ill-advised, how does noe explain
 

years. Ithat it received unreserved support from the elite for nearly 10 years? If 

the co-operative adventure was a sound one in concept and planning, then 
how 

could it become so seriously dislocated at lower levels in the political 

system. before adjustments were made?, 1.y interpretation is that the dimen

.sions .of the,projpect, much like a number of "green revolutions" underway, 

exceededithe capacity of the national political system, and did so in a num

ber of ways.
 

The overall development under an energetic minister, coupled with not
 

variety of new links between the authority
UncomMd setbacks, established a 


of governmeit and the influence exercised by new organizations and newly
 

mobilized citizefis. In this respect, it is worth noting that Tunisia is
 

probably a leading example of Huntingdon's model for stable development,
 

which is essentially based on the proliferation of organizational activity
 

benevolent government.36 Tunisia manifests the inadequacy of this
tied to a 


model because authority continued to be concentrated even as organizations
 

sprung up with more,diverse leadership, more specialized goals, and more
 

own politicomplex relations with other groups. Ben Salah no doubt has his 


cal motives, but he was also a product of the system and unable to escape 

from a political system that is based on explicitly linking all new activity 

to the authority of the central government. Despite the polemics of his 

trial, which nearly backfired to reveal the inadequacies of the national 
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system, he.was a victim,ofa system ;that. failedtlo sense im rtnt changes
 

in Tunisia, however effective it mightibe in making decisions.
 

The dislocations at,.the nationallevel can-be assessad in terms of
 

the istructural dimensions I,noted.above. The dedication to national planning
 

and dspecially income redistribution and employment.made, the structure of
 

This is almost unavoidable in the
rewards and benefits a national problem. 


highly centralized planning machinery of most developing,countries, and
 

given the great difficulties of raising investments abroad. By virtue of
 

embarking on a massive development scheme, agricultural or industrial, the
 

authoritative structure of government takes on substantial obligations and
 

Despite the sacrifices
establishes economic goals known to al.1 citizens. 


made by those who could demand larger salaries and more benefits, the agri

-co-ops never arrived at a point where they had influence over the
cultura 


The goal was to provide a minimum annual income of
stircture of rewards. j. 

50 dinars per Tunisian, but this goal could be no more than political rhetoric 

Hence, when the governmentwith the concentration of authority in Tunis. 


finally recognized the anticipated changes in the rewards structure were un

obtainable, the political system had no reserve of power in a grassroots
 

Authorpolitical structure to make the failure understandable and acceptable. 


ity promised more, but on condition that authority increase in both absolute
 

and relative terms.
 

The effect on scale can also be seen in the organizational dimension
 

of the program. The government had little difficulty in creating new agen

cies, bui.ding new headquarters, and allocating authority to officials 
close

ly tiedo Tunis in the various provincial centers. In addition, the party
 

orgahization was quickly and effectively mobilized to support national goals,
 

to
and the custom of overlapping party anid administrative officesd 
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nev actiities. ' BI these organization'al achievements were national in 

4Tney goals, but ,,they;were',not able
ti
limited were 
 y
limited sense, 
' 

Te'eedrde~ 


these goals intomeaningful terms,, either: for groups 
outside
 

"ttrans o 


government or cik$ens outside the structure of .authorityA
-The,structure of
 

' 


'au8ity eanded much more rapidly than thel structure!
of.influence.. The
 

filure to devise 'integrating organizationsand links 
meant that,.in time,
 

te new'oanizations had noRalternative butto challenge 
the ,centralized
 

This is, in.my view, precisely
hierarchyof -uithoritatiVe organizations. 


what'the'co-ops were threatening'to do in the preparations for a national
 

The more concen
party_congress and i'nprovincial development committees. 

1trated authority, and the longer this concentration persists into a complex 

develop"mental'effor't, the more acute becomes the conflict.
 

The same conclusion can be reached reviewing the participatory 
struc

ture. AS roted'above, Tunisian citizens were remarkably well 
along the path
 

of general mobilization and psychological conversion 
to a national system, a
 

major
number of less developed countries. Tunisia's ad

/structural obstacle for a 

vantae 'in'this regard makes itan even more instructive illustration. 
The 

decisional framework of the co-operatives, though in principle extending to
 

The farm workers in the
 the lcdO'o 'pe beri. never effectively reached them. 


northern 'regi6ns still worked very much as day laborers, 
and the small farm
 

owners in other regions deeply resented the imposition of co-ops. 
But the
 

elite's demands for predictability and control made delegation 
of authority
 

a

Voluntary recognition of disparate contenders for power in 


difficult. 

single-party system eventually jeopardizes the rationale of 
the system itself. 

If massive changes in a country's national political system 
are in

herent in such things as the "green revolution," how are we to detect the 
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effort to-reconstruct rather than simply expand.the,:politcal. system A num

ber of suggestions have already been made to, improve,our investigationof the
 

failure to adjust authority to influence, and this,_I think, is not our' major
 

conceptual problem. Perhaps the most useful ouggestions for observing change
 

.,along the more elusive dimension, the changing relationshipbetween authority
 

and influence, have been made by Eisenstadt. Some years ago Eisenstadt
 

:challenged the notion that structural differentiation and organizational
 

proliferation are, in themselves, evidence of a society's capacity to insti

tuttonalize change. He wrote, the "Attainment of a certain level of,'social
 

mobilization' and of structural differentiation constitutes a necessary con

dition of modernization, but development of these processes does,not con

stitute a sufficient condition of modernization, in the sense of creating
 

an institutional framework capable of continuous absorption 
of change."37
 

'The problems that Eisenstadt sees recurring in society involve the "pre

contractual" conditions of society, which we have learned are as readily
 

challenged in the American ghetto and Northern Ireland as they are in East
 

;Pakistan and Nigeria.
 

,InEisenstadt's view, stratification in a society capable of absorp

ing continuous change will display four characteristics. There will be
 

!?mutual openess"of various elites and social groups; an interchangeability
 

of elite tasks;.a readiness of traditional elites to accept new subgroups;
 

and a flexible status system. If we reflect on the experience of several of
 

the so-,called late modernizers, Turkey and Japan,. there is,fairly good evi

dence that these conditions were not met and, in turn, political institutions
 

subsequent
 
were'eroded or collapsed under/strains. Similar questionshav, been raised
 

about several;-Latin American countries.38. For a fewjcountriesthere:ave
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beeu~d~-tailed studies indicating,that-as ,.the:society has become:more.,pros

-
rpeos an mbre highly' di:fferentiated, the elite hasf tended:to close ranks
 

aid ' recruit ess, widely 'in'the society:,39 Our'general knowledge of! Tunisia
 

.sugges'ts that this has also been the,casef-in that country, where:elite posi

tions are'reserVed for "those who,are carefully tested -n the upper,party
 

rankgs

ihe Argument-is "essentially that increasing the numbers of leaders 

and 'experts; or even widening ,the range of.tasks .th\ey perform, does not pro

videtiepolitical system with-the capacity to absorb such massive changes 

as those contemplated bythe "green revolution." Political systems must 

'deal not only with questions about specific institutions, which Tunisia and 

a number of - relatively well endowed developing countrie-a have done, 

but that there are also recurring problems about inter-intititutional rela

tionships'and changing requirements for the effective use of leadership and 

expertise. These kinds of problems involve what Eisenstaclt has called the 

"pre-contractual" conditions of the system and the redefi:ition of the most
 

rudimentary symbols of the nation. I consider the questions Risenstadt has
 

raised very-close to my own concern with the changing relationship between
 

authority and influence. The closed status system,and less flexible elite 

represent the attempt to reproduce the existing authority-influence,,relation

"ship 'ina-number of new institutions, and in general to esict increases in 

the sphere-of influence ,beyond,the authority of' government. 

Wuthority is," if you prefer;,' one of: those, social relationships -for 

wlich empirical justfi cation,i'simpossible -oncea.society moves beyond the 

'simp 6 useo'f 'oercion, or 4terror,-,which '1Owould.not 'considera,-working,polity. 

Political'relationships are basical1ly':reciprocal-'relatiohnhips.i: The,,pre
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nocdoubt contributed
 

to the View that changes in types *of politicls"tn be satifactoi ly explained
 

by enlargiu the "number of participants, ultiVlying group,,activity, ganer

acting more infIuence -!for lower,strata, ,'and?selectingtleaders smemwhat dif

ferently without allowing for the redefinitionof'authorityitsalf, Host of
 

the aggregate views of:political development,make such assumptioni,, as does
 

Huntingdon .iew of organizational proliferation. ,The linearjnotion,.ehind
 

most classifications of political systems has, I think, been most effectively
 

repudiated by Nadel and Nettl.40  In very different ways each challenge the
 

notion that the exercise of power in society can be understood without taking
 

into account the problem of redefining the justification of power itself as
 

institutions and individuals change. Nadel is most interested in a very ab

stract model of political interaction, making a logical argument for the
 

necessity of reciprocity iv politics, and certain other areas of human inter

action where values, taste and confidence are essential for a continuing re

lationship to exist. Nettl argues that social mobilization in society can
 

be considered independently from social differentiation, also implicitly re

jecting the linear concept of political development.'
 

I do not wish to conclude on an excessively pessimistic note, but the
 

technological and scientific transformation of societies does not appear to
 

have a very direct bearing on the justice, loyalty or enthusiasm generated
 

for countries, industrial or agricultural, The most. elusive ingredient,
 

what Geertz has called a "civic sense,"4 1 comes from an acceptance by elites
 

and citizens alike that reciprocity is possible, that the leader nf one day..
 

may be the follower of tomorrow, that: the superior in one situation maybe
 

'
 

occupations -with!taxonomies in:acro-political.-theoyi has q 


the subordinate in another. The proliferation: of influence in aocietvin
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...... fo'w ... . ext.ds beyond ;the€ ontrol of ,:any,,centralized patte.n,:of 
:.g thma di!y corre:ly'be considered, the cUltural ,and historical.,foun

toi,coercion and manipula-dation without',, whlich "any,.uthorlty may be ::reduced!. 

.jion. tPower.!dan rematn..a zero-sum over .remarkable ranges ,of social dif. game 

£erentiion and .econoc peogress. Thchanging .relatlonship of ;authority 

to 'infli'eicereflects, "I feel, -hether politicalosystem is:.-indeed a'polity,, a 

andy ore i mportant, whether ,.a po ity"has .a 'sense.,'of :.civilifty 
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