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The Political Economy of Agricultural Development¥

by

Kenneth H. Parsons¥*#

In response to Dr. Antonio Posada's invitation to participate in this
Congress, with his suggestions that I comment on such aspects of agricul-
tural development as agrarian reform, government policy and administration,
and the role of agriculture within the framework of the new international
economic order, it seems more appropriate to present these rgmarks under a
title of the political economy of‘agricultural development rather than the
economics of agricultural development. The distinction is simple but sig-
nificant. Economics of agriculture has in common practice, at least in the
United States, come to refer to analyses of the operations of an economy of
agriculture and to the processes of transforming resources into useful com-
modities. This is the domain of technology, input and output, costs and
returns, etc. In this conceptualization, the basic theoretical proposi-
tions formulate the implications of freedom of choice in a market context.
The phrase political economy, as I use it here, is intended to refer to the
structure of an economy and to the social and political ﬁatrix within which
economizing activities occur. In short, while the theory of economics re-~

fers to the consequences and outcomes of freedom of choice, a theory of
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political economy refers to the conditions of freedom which meke signifi-
cant choices possible.

The acceptance of the concept of political economy as the basic theo-
retical term of reference has some advantages for the consideration of the
aspects of agricultural development emphasized in Dr. Posada's letter of
invitation. In principle, at least, the emphasis in political economy upon
the structure, or political matrix, of an economy enables us to analyze
economic organizations as systems of working rules, making possible the
identification of basic similarities and differences between economic sys-—
tems which result from differing ideologies. Within such a formulation it
becomes possible to consider the problems of agrarian reform and land ten-
ure systems as integral parts of the system, not simply as interferences in
production organization. Of greater importancé, in my view, the inclusion
of the criteria for systems of economy as an integral part of the theoreti-
cal analysis also accepts as an analytical problem the reconstruction and
control of economic systems. By contrast, the more conventional operational
analysis in economics of interrelations within a universe of commodities is
deemed to have been validated by successful prediction of outcomes. These
two criteria of validity, control and prediction, are complementary and not
contradictory. I would argue, however, that systematic inquiry which is
instrumental to reconstruction and control is a more fundamental achieve-
ment than successful prediction of outcomes, particularly for agricultural
development policies. This follows from the recognition that the basic so-
cial function of intelligence is the continual reconstruction of human sit-
uations. The central task of such reconstructions in free societies is to
assure to participants that organizational policies will provide sufficient

fields for responsible conduct, so that they may live as self-willed persons.



~3=

I.

Professional Recognition of the Significance of Agricultural Development

The development of agriculture is now recognized to present msjor is-
sues in international economic policy consequent to several major happen-
ings. World populations are growing at higher rates than anticipated, par-
ticularly in what we call the less developed countries. Sheer numbers
raise the spectre of impending shortages of food on a global scale. After
one or two proclaimed decades of world economic development, there are now
wide apprehensions regarding the limits to growth. Deep poverty persists,
especially in the rural areas where most of the poorest of the world's poor
live. The seemingly endless migration of the rurai poor threatens to en-
gulf the cities in which they take refuge. All of this and more has brought
a new awareness to the members of the economic professions of the importance
of agriculture in national economic life.

In the first years of "development planning" after World War II, de-
velopment was virtually equated to industrialization. Why this should have
been is an intriguing question, but one we shall not long dwell upon here.
Some of the urban industrial bias in economic thinking can be attributed to
the fact that, taking the world as a whole, most of the people who entered
graduate schools were city boys with little sympathetic understanding of
the problems of agriculture, let alone of the peasant people. Also, Sys-
tematic thinking about development problems and the theoretical matrix of
development analysis was initially in macroeconomics, as evidenced by the
Harrod-Domar growth équations or the theories of international trade and
finance. Marxian analysis placed great faith in development by industrial

technology and orgenization and assumed that agriculture was Just another
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industry not different in kind from any other. Agriéultural economics as a
field of profeggional specialization has developed as a part of the process
of modernization of commercial agriculture in the United States ahd other
industrialized countries. This bequeathed to the craft parochial views of
its field of professional responsibility. Given all this, the current rec-
ognition of agricultural development as a worldwide problem for economic
policy is testimony to the significance of the revolution of rising expec-
tations of the human family and the political influence of the poorer na-

tions in the United Nations organizations and elsewhere.

IT.

The Drift into Rural Poverty

The mitigation of rural poverty is undoubtedly the most arresting
challenge to agricultural development. Although the redress of poverty is
and must be the primary responsibility of national governments, the world
community has some obligation to be concerned about and assist in this en-
deavor. As a first step in understanding the nature of the problems of ru-
ral poverty we may consider how it came about that so many rural people are
the "excluded" poor--persons not effectively included in any productive
economy. One key to this understanding seems to be a sense of how agricul-
tural development has impinged upon the antecedent system of subsistence
agriculture. As a bench mark of analysis I find it helpful to recognize
the fact, and I believe it to be a fact, that our ancestors everywhere de~
vised subsistence-survival systems of agriculture which were remsrkably
similar. They were essentially land-labor forms of economy where labor was
implemented by only the crudest of tools under guidance of the conventional

visdom of a people. Over centuries these subsistence agricultural economies
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were gradually modified, although there are still hundreds of millions of
people who depend on them for survival.

In much of the "01d World" of Europe and Asia, these subsistence econ-
omies were gradually improved through hard work, foresight, and the prac-
tices of husbandry to become productive peasant farms. Under the impact of
colonial policies in Africa, the Western Hemisphere, and Australasia, vir-
tually nothing was done to energize and improve these traditional economies.
In Africa traditional agriculture was pushed aside sufficiently to permit
the production of export crops, much of these in enclaves. In the United
States and Canada the native people were pushed aside, with both their cul-
tures and their economies withering away. In Latin Americe the native
farmers were either crowded opt as in the United States or assimilated to
large~scale haciendas as laborers. Under the Marxian-inspired revolutions
of this century, from Eastern Europe to the China Sea, agricultural devel-
opment programs set out to destroy traditional agriculture through land re-
form, but with only partial success. By means of these revolutions private
economic power was eliminated but remnants of the traditional small-scale
individual agriculture persist as small satellite holdings around collec-
tive farms in Russia and Eastern Europe. As noted in a recent account from
Hungary: "In the cooperative farms a production area of 0.58 hectares (ap-
proximately 1.5 acres), mainly arable land, serves as a household plot,

where the members may produce anything."l

1. Istvén Fekete, "Development of Agricultural Enterprises and Manage-
ment on the Basis of FAO Model Farms in Hungary," Paper presented to the
International Seminar on Agrarian Reform, Institutional Innovation, and
Rural Development, Madison, Wisconsin, July 1977T.
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In China national policy toward private>ownership of homes and & smell
plot of land has varied since the Revolution. Dr. Sartaj Aziz has commented
recently on the current status of such holdings: "In addition, commune mem-
bers generaily live in théir own houses which are gradually being improved
and rebuilt with assistance from the commune, and they own small private
plots on which they grow vegetables or raise poultry and pigs." Regarding
ownership of land, Dr. Sartiz observes further: "In China's‘socialist sys-
tem four kinds of ownership can be distinguished: privﬁte, communal, coop-
erative and state., Private ownership is confined to émall t§bls, private
rural dwellings, some urban housing and very small plotsAofkland but these
can not be sold."2 |

The survival of private household economic units in r;ral China--the
remnants of the earlier peasant economies--seems to have received less in-
ternational attention than the communal aspects of rural keconomic organiza-
tion with which the household units are associated. Siﬁce this survival
may have major significance for agriéulturél development policies, particu-
larly for the decent survival possibilities for the rural poor, a brief ac-
count of the shifts in national policy in China towara these household eco-
nomic units may be helpful. According to a recent histériéal account pub-
lished in 197h:

[In the early stage of agrarian reform] The orgahiiation of Primary

Stage Agricultural Producers Cooperatives did not abolish private

property in land, draught animals, and agricultural implements;

of course these were transferred to the unified management of the

cooperative, except that a smell private plot was left with the

peasant household according to its size and the quality of its

land. Products from these plots could be sold privately. Ini-

tially the maximum allowed was 5 percent of acreage under cultiva-
tion in each locality but this was raised to 10 percent in 195T7.

2. International Development Review 15, no. b4 (1973/4), p. 3.
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Private property in land came to be abolished only after the emer-
gence of Advanced Agricultural Production Cooperatives between 1956
and 1958. Henceforth land was collectivized without compensation
and no rents were to be paid for the use of land; other resources
were taken over by the collective, by paying mutually agreed prices.
The private plots and private ownership of a limited number of pigs
and poultry continued. In spite of some regional local variations
the initial reforms in 1958 were radical: private plots and the
private markets were abolished, sideline activities were suppressed,
common kitchens and mess halls were established and a part of food
was given free irrespective of work done. Such radical measures
encountered oppogsition from peasants and official policies came to
be moderated in the early 1960's, Both private plots and pigs and
poultry rearing, domestic crafts, as well as rural markets were
revived in 1960-61 and came to be accepted as an essential and
supplementary part of socialist Agriculture.3

"Rural life in China is now organized around nearly 74,000 communes
which are multi-purpose units for agricultural, industrial, commercial and
military affairs. The Basic philosophy is that agricultural policy must
aim at improving all aspects of rural life and as far as possible on the
basis of self reliance and self government." .Peasants own their own homes
which are heritable by children: construction of homes can be privately un-
derteken. For all practical purposes permission to build new houses is
rarely refused. Families, as indicated earlier, are allocated a "private"
plot of land and although ownership is not vested in the family, the right
to use is inheritable. They may also own a small number of pigs, poultry,
and ducks and can take part in private sideline occupations (i.e., basket-
making, knitting, sewing, etc.) to add to income earned from ¢ollective
work. In many communes private sources of income contribute up to a quar-

ter of the income of the household.

3. R. P. Sinha, "Chinese Agficulture, Past Performance and Future
Outlook," Journal of Agricultural Economics 25, no. 1 (1971), p. hi.

4. Ibid., p. k2.
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The persistence of small-scale private household and garden economies
in the face of strong iéeological opposition, at least initially, stands as
testimony to both the determination of peasant people to retain these small
zones of economic and social independence and the value of the production
of these small units to the national economy.S The conclusion which these
facts seem to warrant is that the abilities, wisdom, and initiatives which
are nourished by such degrees of independence éié a valuaﬁle national asset.
They have proved to be substantial sources of food for urban populations--
de;pipe the low esteem accorded such activities in collectivist ideology.

Perhaps the most generai lesson to be learned from this vast experience
is that the public or social purposes of agriculture -change with successive
stages of agricultural development. As cities developed it became neces-
sary that the use of land serve to provide food and fiber to urban people
as well as export crops for foreign exchange. The need to extract a sur-
plus from agriculture for export easily becomes the dominant purpose in the
public policy for agricultural development, to the utter neglect of the
survival needs of the people on the land. The production of an exportable
surplus was quite obvigusly the dominant public purpose in the development
of colonial agriculture. Ironically, in country after country it is no
less so in an era of independent states, and the food economy has been left
to the traditional ways of farming. Thus one lesson to be learned from

this experience is that the economy of agriculture becomes affected with

5. By a recent account: "The Soviet Union permits collective farmers to
cultivate small private plots in their spare time and sell the produce for
their own profit. These plots account for a mere 4% of the land under cul-
tivation in the USSR, yet by value, they produce a fourth of the country's
food." Time, 1k July 1975, p. 41.
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wider public purposes in an interdependent economy than iﬁ more self-suffi-
cient modes of survival.

The system of land tenure for aé;icultural land has a parallel history.
Originally the customary systems of tenure were very similar to those now
found in Africa. The rules for the.ﬁée occupancy of land in primitive sys-
tems were designed to serve the purpose of group survival, of those who use
and occupy the land. To such ends those who cleared, occupied, and used
the land characteristically acquired usufructuary rights only (i.e., hered-
itary rights to use the land) which raﬁ as long.as the land was construc-
tively used. Such rights are not salable; in facf,'in mény cultures the
very thought of alienation does a dishonor to one's ancestors. The sover-
eign or root right of ownership of the land was held by the authoritative
head of the group who also held the power to allocate land use rights to
members of the gfoup. The use of the land was reserved‘exclusively for the
members of the landholding group--family, clan, ér community--although
strangers may have been accommodated temporarily. These two kinds of own-
ership rights in land reflected the fwo general principles by which prop-
erty in the rightful use and occupancy of land was established. The acqui-
sition of usufructuary rights by cultivating persons followéd the princi-
ples of property enunciated by John Locke: a person makes property in land
his own by "mixing his labor with the soil" and appropriating it from "a
state of nature." The sovereign ownership rights in land held by the au-
thoritative head derive from a different principle: ownership by right of
conquest. Where these two principles function in an indigenous society,
the Lockean principle of acquisition of right of use and occupancy operates

within the principle of sovereign ownership by right of conquest. Both
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kinds of rights =re made secure by the sanctions imposed by the authorita-
tive head of the group.

In areas ruled by the external authority of colonial rule, as was char-
acteristic of much of Asia and most of Africa at the beginning of this cen-
tury, a dual system of ownership usually developed. Especially when agri-
cultural land was suitable for European settlement and was so used, a mod-
ern type of fee-simple ownership was created by which the immigrant settlers
held land under European type of property arrangements--under sanction of
external suthority. These legally sanctioned forms of landholding were in
effect islands of state-sanctioned property rights surrounded by a sea of
customary tenures, with which the state may have had no connection whatever.
Come national independence in our time and these alien systems of ownership
simply vanished and land reverted to use and occupancy under customary
rules, unless the newly created independent state moved fast enough to ac-
quire the grea as public domain or an orderly transition of government was
achieved, as in Kenya. In such instances, these units of alien ownership
become prime targets for land reform.

When the modernization of agriculture was undertaken, as with the in-
troduction of cocoa as a cash crop in western Africa, the trees were planted
in areas interstitial to the land used by the community for subsistence
crops.6 This meant, in effect, that it was the members of the stronger
families, the historically dominant families in the community with claims

to the larger areas of unused land, who had the opportunity to plant cocoa,

6. This system of farming is referred to by H., L. Myint as a "peasant-
export economy," The Economics of the Developing Countries (Praeger, 196l4),
Chapter 3, pp. 38-52; and by Manning Nash as an "adjunct export economy,"
Primitive and Peasant Economic Systems (Chandler, 1966), p. 82.
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frequently arranging with "strangers" to establish cﬁcoa plantings on some
sort of shared basis.

Since land in these areas is held under customary (tribal) tenure ar-
rangements'and is neither salaeble nor subject to mortgage, legally sanc-
tioned property rights have developed in the trees, which can serve as col-
lateral for a bailor-bailee type of loan. Neither the form of the legally
sanctioned tenure system nor the appropriate kind of system of modern farm-
ing, communal or individualistic, has yetrbeen worked out for this region.
But the holdings of land by many of the families are being cut down by in-
heritance to such small sizes as to contribute to the inducements for
out-migration.

Where the territory vas not ohly conquered but also settled, or par-
'tially settled as was the case generally in North America, Aﬁstfalasia, and
in parts of Latin America, the same set of principles of propérty worked
out a bit differently. Where the native people were few enough, or weak
enough, and could be pushed aside, a predominating European system of own-
ership was installed, with the traditional tenure systems reduced to mere
remnants, Where the native peoples were too numerous or too strong, as in
the mountainous regions of several Latin American countries, dual systems
of tenure resulted (pért Furopean and part traditional) usually with some
provision for the conversion of customary property rights into legally, or
state, sanctidned property rights in land. In this dual system those per-
sons who held land within the orbit of European institutions had legally
sanctioned titles to landed property which were registerable, negotiable,
and could be used as collateral for credit. Customary tenure rights were
recognized and secure only within the memories of the elders of the commu-

nity and usually lacked legal titles. Dissatisfaction with the inferior
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status of the poor within these dualistic systems has been the driving force
behind much of the land reform undertaken in this century.

Another lesson which the experience with agricultural development
teaghes us is that a modernizing transformation of agriculture is more
easily achieved when markets are developed through urbanization for the
indigenous customary crops, as happened in Japan and Western Europe. This
contrasts with the experience of tropical Africa, for example, and the
"hot" countries in general, where agricultural modernization has centered
on the production of exotic crops for export.

Where feudalism developed, as in Europe, it was swept away by revolu-
tions like those of the seventeenth and eighteenth centuries in Europe,
epitomized by the French Revolution, or by the Marxian-inspired revolutions
of this century in those parts of Europe which staved off the earlier

revolutions.

I11.

England: Property Out of the CustomaryﬁRules by the Common Law Method

The experience of Englend staqu out as e distinct and different
achievement in the way institutional innovations were used to support eco-
nomic development. Although there was much bloodshed in revolutions on
this isle, they achieved something of a unique transition to a moderniza-
tion which honored willing participation through a gradualism achieved by
institutional innovations which induced and rewarded such participation.
This is an outstanding example of how pervasive inequality and a heavy con-
centration”of power within an authoritarian regime were gradually modified
to create a situation where people came to have effective citizenship and

significant degrees of freedom in a market economy within a constitutional
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monarchy. The Erglish experience deserves special comment since it shows
the possibilities of gradualism through institutional innovation in support
of national economic development. The lesson seems even more significant
now than a few decades ago. Much of the world is now governed by authori-
tarian regimes, in which both citizenship and ownership of property are at
best a matter of privilege rather than of right. A truly satisfactory na-
tional development must somehow overcome the demeaning effects of
authoritarianism,

In the England of the sixteenth century, the monarchy ruled by abso-
lute power, But the seeds had already been planted for the growth of pro-
cedures which eventually led to the differentiation of power in ways which
stimulated a surge of creative economic growth. The breakthrough, as we
say today, came when the King conceded to the lords who were his tenants
that their domains were inheritable (not mere concessionable privileges)
and that taxes and miscellaneous feudal dues would be levied through Par-
liament rather than arbitrarily at the pleasure of the Crown.7 This had
the effect of placing strict limits on the use of arbitrary power. The ac-
ceptance by the Crown of rules which placed limits upon the arbitrary exer-
cise of power and authority converted the tenants into de facto owners and
eventually changed England into a constitutional monarchy. This followed
the acceptance by the Crown of the rules of Parliament as being superior to
the will of the monarch. These limitations were accepted by the Crown out

of a struggle between the Crown and the lords which lasted over centuries,

T. This epoch has been analyzed profoundly by John R. Commons in Legal
Foundations of Capitalism, especially Chapter VI, "The Rent Bargain--Feudal-
ism and Use Value" (University of Wisconsin Press, 1957), pp. 21L-2k. Here
we attempt only a brief interpretative sketch.
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from the Magna Carta of 1215 to the Act of Settlement of 1700. The Crown
accepted the limitations because the support and willing participation of
the lords was required, initiaslly to provide troops which were necessary to
preserve the throne.

The procedures by which this was achieved became generalized as due
process through the rules evolved for the functioning of Parliament and the
common law method of rule-making through the courts. By this latter pro-
cess, customary rules for resolving disputes between landlords and tenants
and later of commerce became, respectively, the common law of real property
and of commerce.

Substantively, the working rules which effectively limited the arbi-
trary exercise of power by the Crown created, in John R. Commons' dramatic

" "an orbit where the will is free." This

phrases, "an indefinite residium,
indefinite residium eventually provided wide zones for discretiohary con-
duct by landowners and other entrepreneurs acting on their own volition.
Through a long process by which the obligations of lesser tenants and
yeoman farmers were also protected'against arbitrary exactions by those
with superior power, the entrepreneurs in agriculture weré able to occupy
and exploit, and to some degree reap the benefits of, the opportunities
created in farming in England by the new technology, improved transporta-
tion, worldwidé navigation systems, the growth of populations, and urbaniza-
tion. This creation of zones of secure opportunity on the land became the
basis for private property in land, just as the correlative achievements of
civil rights created an effective citizenship.by assuring to persons an ef-
fective shafing in the powers of sbvereignty.

Every detail of this picture was not pretty. But this process of lim-

iting arbitrary exactions by the Crown, thereby creating an orbit where the
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will was free to occupy opportunities, led to the differentiation of the
rent of land from taxes on the land. The retained powers of taxation of
land, along with the powers of eminent domain, and what we in the United
States call the police power, provided procedures whereby, in the Anglo-
American tradition, the public interest in privately owned land can be as-~
serted and protected.

It is one of the hallmarks of our time, as authoritarian regimes have
replaced the feeble starts in democracy over much of the world, that the
distinction between rent and taxes is erased and both citizenship and own-
ership of property in land are reduced to privileges rather than rights.
The experience of England here sketched conceivably may provide clues for
the expansion of freedom in many lands. It is, I would argue, one of the
fundamental principles of development that willing participation is more
productive than commanded or coerced participation,

There are hundreds of millions of people in the world who lack secure
economic opportunities of any kind. They are referred to here as excluded
because of a lack of effective inclusion in functioning economic systems.
Their exclusion is not wholly a consequence of deliberate policies to shut
them out; rather, they are excluded because long-standing procedures for
including them in an economy have broken down. In more elementary systems
of agricultural economy, as in tropical Africa, everyone born into a land-
holding family has as a birth-right the privilege of returning to his an-
cestral village and claiming a rightful share of the village lands, suffi-
cient to provide him and his family with a site for a home and a subsis-
tence plot. With the growth in population and urbanization, this privilege
becomes less and less valuable. Yet no substitute forms of minimum employ-

ment and subsistence survival have been devised. Also, with the withering
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away of handicrafts in competition with factory-made goods (as in Indian
villages), tens of millions of people have been left without secure eco-
nomic opportunities; they have fallen back upon whatever kind of agricul-

tural employments they can obtain to keep body and soul together.

Iv.

Including the Fxcluded: Expanding Opportunities for the Rural Poor

If one were to try to summarize in a single phrase the essence of the
most urgént development problems which ﬁe now confront, it might well be
 the general task of more adequately "including the excluded" peoples of the
world into national systems of economy. This, it seems to me, is the deeper
meaning of the current agitation for a new world economic order. This is
also the essence, at least in conception, of the agrarian reform programs
attempted in this century as a means to agricultural development.

Thé number of the "excluded" people is very high in many if not most
of the countries of the Western world, to speak only of this hemisphere.

In the United States they are found by the millions in our cities, lacking
both the abilities and the opportunities for full émployment. Here, as in
most of the industrialized countries, the excluded poor congregate in cities
because the modernization of agriculture has been achieved by labor-saving
devices which make unskilled labor redundant. In this way the problems of
rural poverty were shifted to the cities.

In the less developed countfieé, which are predominantly agricultural
by occupation, the number of the "excluded" people is largely & consequence
of the withering away of traditional subsistence agriculture, with the num-
bers augmented no doubt by the mechanization of agriculture. How all these

people can be "included" in remunerative employment, and as self-respecting
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members of the ccmmunity, is a problem to which there can be no simple
solution.

As one tries to achieve perspective on such great problems and issues,
a reasonable inference is that we live in one of those turning points of
history where the future will differ significantly from the past. For at
least five centuries a growing world population has been able to enjoy ris-
ing levels of living by combining the e#ploitation of natural resources ac-
cumulated over aeons of time, within a growth matrix of science and technol-~
ogy. Many of the’key resources are not only scarce but wholly inadequate
to continue to support rising levels of material liQing for the ever-greater
numbers of people. Thus,.in the future we shall be forced to depend more
on the creative ingenuity and efforts of man, through the enhancement of
human abilities and the design of forms of association which elicit and re-
ward willing participation, and through the more effective use of the cre-
ative powers of government. It is in this context, as I'see it, that the
achievements of a world economic order are to be undérstood.

Tﬁe recent report of the Leontief committee to the United Nations on
the Future of the World Economy summarized in a single paragraph the recon-
struction necessary to achieve worldwide economic growth and thereby sug-
gested the major dimensions of the problem of including the excluded:

To ensure accelerated development, two ggneral conditions are

necessary: first, far-reaching internal changes of a social, po-

litical, and institutional character in the developing countries;

and second, significant changes in the world economic order. Ac-

celerated development leading to a substantial reduction of the

income gap between the developing and the developed countries can
only be achieved through a combination of these conditions.8

8. Vasily Leontief, The Future gf_the World Economy, A Unlted Nations
Study (Oxford Press, 1977) .
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Although tr's formulation provides criteria for the achievement of
world ecdnomic growth, it falls short in the provision of criteria for an
equitable sharing of the fruits of growth. The sharing need not be equal
for all people, but what is essential is that there should be opportunities
for all able-bodied persons to achieve at least a minimum level of real in-
come by their own will and efforts. The problem of including the excluded
is different for the industrislized countries of the West than for the de-
veloping countries. Even so, any attempt to estimate the prospective sig-
nificance of agrarian reform for agricultural development in developing
countries in the next few decades must take into account, somehow, the
meaning of the requirements stated by this committee. This follows partly
because the emerging world economic order will go far to determine the de-
gree to which developing countries must rely upon agricultural development
as the central engine of growfh.

The first major agrarian reform effort of this century was the land
reform program of Mexico. At the close of World War I, land reform pro-
grams which expanded the class of owner-cultivators followed the breaking
up of both the Austro-Hungarian and the Ottomen Empires in Eastern Europe.
Concurrently, the Communist-inspired revolution swept over Russia, soon to
be followed by the confiscation of privately owned land and the eventusl
colleétivizétion of agricuiture. At the end of World War II, major land
distribution programs were carried out under authority of the armies of oc-
cupation in both the defeated countries--Germany and Japan--intended largely
as means for the strengthening of democratic regimes. With the dissolution
of European empires in Asia and Afriéa, land reform programs were undertaken

in scores of countries with some continuing to this day. The revolution of
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rising expectations in Latin America also led to attempts at land reform in
several countries, some of which are still active.

Although these agrarian reforms occurred largely as integral parts of
major political changes, virtually all of them were undertaken in the name
of redressing inequality and stimulating agricultural development. The
achievements of these great waves of agrarian reform are not easily as-
sessed and it will not be attempted here. We may note, however, that one
of the central purposes of most reforms has been the reduction or elimina-
tion of private economic and political power based upon ownership of land.
In Japan, Taiwan, and Korea, where reforms were comprehensive, the result-
ing system of small-scale, owner-cultivator agriculture has been both
highly productive and technologically progressive. In Japan it gave strong
support to democratic political processes. Where land reforms were carried
out under Communist regimes the private economic and political power of
landownership was also eliminated, but in accordance with the tenets of
ideclogy, all power was gathered to an authoritarian center, including the
power of economic decision-making; the latter is widely diffused in a demo-
cratic private enterprise system of political economy.

Thus the system of state and economy under Marxian inspiration is con-
structed basically of working rules sanctioned by the state which define
specific performances for participants. By contrast, the state-sanctioned
working rules which contribute to basic structure of systems of state and
economy within the liberal tradition of the Western world give central em-
phasis to rules for individual performance which specify avoidance. This
primary emphasis upon specific avoidances rather than specific performance
by participants is the procedural basis for freedom, objective opportunities,

and zones of private discretion. Any country which uses land reform programs
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to strengthen ar owner-cultivator system of farming has this long history
of‘development in the liberal tradition to draw upon as a resource.

Most of the land reform programs of this century have had less defini-
ti%e outcomes, partly because they were only partial reforms to begin with;
partly because of the overwhelming resistance that was encountered; and
partly, no doubt, because the reform impulse was wesk to begin with, lack-
ing a clear sense of direction. Even so, the fact remains that these agrar-
ian reforms, mostly land reform efforts of this century, have been the ma-
Jor effort to achieve far-reaching internal "changes of a social, politicsl
and institutional character in the developing countries." But whatever may
be Judged to be the achievements of agrarian reforms in this century, they
have provided an unprecedented social laboratory to try out different kinds
of institutional innovations. For one thing, a wide variety of kinds of
cooperative farming and group farming has been undertaken. Even if thecge
group farming efforts do not succeed well, such arrangements may turn out
to be a good vehicle for'expanding industrial employments in rural areas.

However, the greater significance of these land reform efforts is to
be found in the fact that they were generally intended tb distribute land
to individual farm families as their own. As I have tried to visualize the
prospective role of agricultural development, including agrarian reform
programs, in the reconstruction of the world economic order, it is this as-
pect of land reform programs that I would expect to be of greatest signifi-
cance. I do not see how changes in the international structure of the
world economic order wili or can modify very much the basic national re-~
sponsibility for the welfare of the citizens of each country.

I would acknowledge, to begin with, that my understanding of and per-

spectives upon the world economic order are limited. I expect, furthermore,
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that there will bs majJor alterations in the terms of trade through commod-
ity agreements of various kinds. I presume that this struggle to restruc-
ture the world economic order will lead to much more nationalization of the
ownership of basic physical resources. Also, there will no doubt be sub-
stantial adjustments in outstanding debts, as temporary measures.

But when one takes the longer view, the ultimate reconstruction of the
world economic order will surely depend more upon the effectiveness with
which the economy of a country is organized than on anything else. Thus,
it would seem reasonable that most develofing countries should strive to
provide their own basic food supply. If agricultural production is en-
hanced, this can support an internal market for some manufactures. But for
the foreseeable future, recognizing the impact that the Japanese have made
on world trade in manufactured goods, and anticipating ever stronger compe-
tition from other East Asian countries as their economies become organized
to better release the energy of a people, it would seem that agriculture,
supplemented by manufacturing mosfly for internal consumption, must remain
the predominant form of employment over much of the developing world. The
thought here is that time msy be bought, and utter chaos avoided, by pro-
grams which provide some minimum self-subsisting opportunities on the land.
The world economic order surely cannot endure endless generations of abso-
lute poverty, Perhaps this will turn out to be too conservative a view,
but it would seem the part of wisdom for any country not to expect too much
of the reconstruction of international economic relations.

The central idea of agrarian reform is that there is some equalizing
redistribution of opportunities on the land. Any mention of land reform
programs is likely to conjure up visions of massive confiscations of land.

In the long run, I consider complete confiscation to be counter-productive.
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Neither do I think it advisable to simply give developed land to farm peo-
ple through reforms. Some kind of a middle course of paying a reasonable
price for land taken and of charging recipients enough so that the payments
can be met only by productive effort is likely to do more to give support
to both investment and entrepreneurship.

One of the great shortcomings of land reform programs in this century,
in my jJudgment, has been an excessive and even hateful determination to

"right old wrongs." Far better, it would seem, would be to concentrate on

the tasks of reconstruction, on the design of an economic system of agricul
ture which holds promise of providing a basis for future development. Con-
sidering the appalling dimensions of the deprivation of the rural poor, now
excluded from any meaningful participation in national economies, I am driven
to the conclusion that the longgr future can be made more secure and promis-
ing by national programs which provide minimum, if only partially adequate,
opportunities for decent survival on the land. Furthermore, we in the west-
ern hemisphere have not given sufficient attention to the possibilities of
intensive cultivation of limited areas of land. We simply do not know the
possibilities or opportunity costs of modernizing our presently subsistence

forms of agriculture.

The greatest gains for a country which are possible from a distribu-
tion of opportunities on the land which would assure some basis for an eco-
nomic survival are almost surely intangible. Even a small holding of land
provides a domain, however limited, in which a cultivating family can act
upon its own volition. Once a family has some land of its ownm, it has a
new significance. Just having self-respect in itself supports the develop-
ment of abilities, for there is a reciprocal interrelation between abili-

ties and opportunities. Opportunities can be occupied only by persons who
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have the requisite abilities. Thus a career is a set or succession of op-
portunities occupied over a lifetime. If the opportunities disappear
through shifts in technology or markets, the career is endedj if the abili-
ties are lacking, an opportunity can never be occupied in the first place.
In fact, a person cannot develop abilities in farming, or in anything else,
except as there are opportunities which evoke and nuture the exercise and
growth of abilities., Stated differently, if persons are to make their max-
imum contribution to & society or an economy, they need to be in a position
to make their own life better or worse by acts of their own, as John Stuart
Mill observed more than a century ago: The Irish cottier was very poor be-
cause "almost alone amongst mankind kthe cottier wasl in this condition,
that he can scarcely be either any better or worse off by any act of his
own. "

If T have seemed to labor this point, it is only because of a convic-
tion which I have developed through some years of concern for agricultural
development that, as a profession, agricultural scientists, including econ-
omists, have become overly committed to a belief that it is possible to de-
velop the agriculture of & country by increasing man's control over physi-
cal nature, This is essential and important, but scarcely half the story.
Agricultural development is achieved by the wills, and persistent efforts
and the energies of men. Freedom and willing participation are in them-
selves productive.

If I were to summarize or generalize the points I have tried to make

in a sentence or two, it would be this: That the nation which can devise

ways to include the excluded poor as rightful participants in both state

9. Principles of Political Economy (1848), p. 323.
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and economy will be the stronger for it. Somehow everyone should have both
economic citizenship and political citizenship. The great tragedy of the

rural poor over much of the world is that they have neither,.
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