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PRFFACE

In the broadest sense, this paper is a study of the formation of
U.S. foreign policy with regard to the less developed countries. More
specifically, 5’* is concerned with political developmert, as both a past
and present objective of U.S. programs 6f foreign assistance. Even
rhore specifically, it concentrates on Title IX of the 1966 Foreign Assist-

ance Act as a legislative initiative in this area,

Title IX is interesting for a number of reasons. It is an ex-
ample of a relatively rare historical phenomenon, i.e¢. a Congressional
initiative in foreign policy-making, It thus provides an interesting case
study of congressional and executive branch relations. It also provides
an opportunity to examine the effect of an outside stimulus on the opera-

tions of 2 government bureaucracy.

These considerations, however, are not the major concern of
this studies, Looking back on the several years of work involved in this
paper, Ifeel that its real worth lies in anotner direction. Title IX pro-
vided a catalyst for many people involved in AID ﬁﬂlicy formation and
operations to re-think the basic relationsnip of their programs to U, S.
policy objectives in the recipient countries. I had the opportunity to
"eavesdrop' on some of the internal discussions and to record the various
ideas expressed to me by officials in the ‘Agency. I can only hope that

by providing a structural basis of comparison between the several



""'schools of thought" as they became apparent to me, I can help to
clarify some possible areas of misunderstanding, and perhaps pro-
vide some illumination for the debate in this area which is far from

finished.

Ffeel very grateful for the large numbers of AID officials who
took time out of their busy schedules to discuss Title IX with me,
They were, on the whole, both candid and thoughtful, and without their
reflections, this study would not have been possible. Iam also grate-
ful for the Congressmen, their assistants, and the committee staff

members who spent time with me,

Ifeel very fortunate to have been able to work during the summer
of 1967 with Dr. John Schott and Dr, Csanad Toth in the Title IX office.
The experience in that office was invaluéble in the preparation of this
dissertation. I am particularly grateful to Mrs. Jutta Parsons for

arranging a number of my interviews with Agency officials.

Of great importance for the successful completion of this
dissertation was the contribution of my Committee at the Fletcher School,
Dr. Robert West and Dr. Richard Hougu. They "pointed' me in the right
direction and provided steady and reass.ring support during the entire
period of study. 1 feel particularly tortunate to have had access to Dr.
Hough, who was one of those Agerncy officials first interested in political
development and T:*'= IX, My conversations with him have been a great

help.



In addition is the help of good friends, Mrs. Gene Dalton.
Mrs. Delbert Phillips, Mrs. Robert Brockner, and my parents,
Mr. and Mrs. Stephen H, Fletcher, who contributed hours of baby-
sitting so I could find time, amid the house'wifely chores, to com-

plete this study.

to write this dissertation.

Elizabeth F, Crook
May 2, 1969,



CHAPTER ONE

The History of Political Development as a2 Program Objective

of U.S., Foreign Assistance Programs

I. Introduction

The United States has been engaged in programs of foreign
assistance for over twenty years. Although there is wide consensus
that the programs are an instrument of U.S. foreign policy, 1 there
is little consensus on what their goals should be. ""What should
foreign aid be expected to accomplish?' This question has been asked
many times and answered in many different ways. Should it géin for
the donor military bases, allies, friendly neutrality, prestige, more
trade, a sense of "righteousness' or simply more comfortable world
in which to live? All these and more have been suggested as goals of

foreign aid.

An important current debate now exists over the goal of econo
mic development as the major objective of U.S. assistance programs.
Three basic positions on this question can be detected among scholars

interested in the aid program. First, authors such as Han Morganthau

1Robf::rt A, Packenham, in a series of interviews with AID
officials in 1962-63, discovered that there was complete consensus
on the question of a1d as a foreign policy instrument, so much so -
that he stopped asking this question about one-third of the way through
the interviews. Robert A, Packenham, "Foreign Aid and Political
Development ' (unpublished Ph,D, dissertation, Yale University, 1964).



2.

and Edward C, Banfield feel that it is unrealistic for the United States
to attempt such a long-range and difficult task as the economic'd.evelop
ment of underdeveloped countries. They feel that outside influence and
resources can have little effect on the course of development in these
countries. As Professor Morganthau says, ""To put it bluntly, as there
are bums and beggars, so are there bum and beggar nations. They may
be the recipients of charity, but short of a miraculeus transformation
of their collective intelligence and character, they will not develop
economically. n2 Besides, adds Morganthau, even ir economic develop-
ment is a result of aid, the political upheaval accompanying it can be

counterproductive to U.S. interests.

Consequently, authors such as Banfield and Morganthau stress
‘that the results of aid should be direct and immediate, not nebulous and
distant, such as the promise of economic development. Aid should be

based on businesslike and quid pro quo arrangements, and the donor

should have something specific to show for his aid, such as "business
friendship, ' the maintenance of a friendly government, additional pres-

tige in the recipient countries, etc,

2Hans Morganthau, '"Preface to a Political Theory of Foreign
Aid" in Why Foreign Aid? ed. by Robert A, Goldwin (Chicago: Rand
McNally, 1963), p. 79.

Ibid., pp. 82-83. The Communists have an advantage in
~controlling this type of revolution, because they are often the only
organized and disciplined revolutionary group in the country. The
United States, on the other hand, is identified with colonialism, with
capitalism, and with conservatism in the less developed world. Our
pluralistic philosophy prevents us from carrying a direct and clear
message during times of upheaval. See also Edward C. Banfield,
“American Foreign Aid Doctrinces'" in Why Foreign Aid'" ed by
Robert A. Goldwin, pp. 10-31, '




' The advocates of direct and immediate benefits conclude that
the economic development rationale has done the program a great
disservice. The program has been '"oversold'' to Congress and to the
American people., Proponents have promised economic development
which they cannct deliver, and downplayed the concrete accomplish-

ments which the program can achieve,

The second group of authors, including Edward Mason, Hollis
Chenerf, Charles Wolf, Jr., and I.M. D, Little, are satisfied with
the goal of economic development as the primary goal of the aid pro-
gram. They see foreign aid primarily as an instrument in the colci
war and feel that the resources channeled through the program can in-
sure the independence of recipient countries frorn the communist bloc.
In the words of Professor Mason, ""The one great difference which
foreign aid and the consequent economic development can make is the
maintenance of.independence from the communist bloc. This the less
developed countries want and so does the United States. nd With this
justification for the aid pr'ogram, the authors in this group concentrate
on maximizing the amount of economic development, in part by the use
of economic tools of analysis such as models, econometric techniques,

etc.

P ]

4Edward Mason, Foreign Aid and Foreign Policy (New York:
Harpers and Row, 1964), p. 51. For additional examples of this *
school of thought see: I. M. D, Little, Foreign Aid (London, England:
Allen and Unwin, 1965);»Hollis B. Chenery, '""Objectives and Criteria
for Foreign Assistance' in Why Foreign Aid? ed. by Robert A, Goldwin;
and Charles Wolf, Jr., Foreign Aid:Theory and Practice in Southeast

Asia (Princeton, New Jersey: Princeton University Press, 1960),




A third group of scholars are not satisfied with the goal of
economic deveclopment for the aid program. But instead of taking the
position ofi Banfield or Morganthau that economic development is too
grandiose an undertaking, these authors take the position that it is
"not enough''. They would not back away from it as an objective, but
would add another long-term dimension tci it, the dimension of '"political
development. " R is this school of thought which is the focus for the

present study.

What is the present status and futurc possibilities of ""political
development' as a program objective cif U.S. foreign assistance? In
order to develop a thoughtful answer to this question the histbrical
background of political development in the aid program must be de-

lineated.

II. The History of Political Development as a Program Objective

of United States' Foreign Assistance

This section contains an historical snrvey of U.S. Aid Programs
during their more than twenty years of existence. During the course of
these years, aid officials and presidenti'avl administrations have been re-
quired to give justification for these programs before Congress abnd the

American public..5 What has been the dominant rationale of the program?

5According to Jacob Kaplan, a '"rationale' should give purpose and
dimension to the work of 2id recipients, as well as aid programmers and
administrators, while maintaining support at home for the repeated
appropriation of funds. Kaplan concludes that a rationale corresponding
to the needs of all these groups has yet to emerge. See Jacob J. Kaplan,
The Challenge of Foreign Aid:Policies, Problems and Possibilities (New
York: Frederick A. Praeger, 1967), p. 105,
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What has been the conception of political development embodied in the
programs during this time? Hcw has it changed through the year‘s?'

How important has it been?

The justifications or '"rationales' given for aia programs may
or may not have corresponded to the actual reality of the program in
any oite specific country during any particular time perioa. Consequent
ly, there are varinus limitations on an historical survey of this type.

It is neither an exhaustive study of foreign aid( or even of the various
rationales given for the program. Rather it is an attempt- to place the
rationale of '"political development' in its proper historical perspective.
Consequently it cannot purport to show how the rationales were actually
implemented in the functioning aid program. What it can do is to show:
a) the dominant fationale given for the aid program during the historical
period in question, and b) show the nature and importance of political

development as a subordinate rationale during the same period.

Indications of the various rationales come from a variety of
sou.ces. Included in this section are references to a series of "reports"
from committees and commissions asked to study the aid program, ‘to
various reports and pamphlets written by the aid agencies thémselves,
to justifications given for the program before Congressional inferrogators

and to the foreign aid legislation itself,

The history of the aid program can be broken down into four time
periods: first is the period covering the Marshall Plan and the Point
Four Program; second is the Mutual Security period of the 1950's be-

ginning with the Korean War; third is the economic development-oriented
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period from the late 1950's to the middle 1960's; fourth is the present

watershed period of further change and uncertainty.

A. Period I - The Marshall Plan and Point Four:

The rationale for the Marshall Plan given in reports and Con-
gressional documents was the clearest in the entire history of the aid
program. The historical context provides adequate explanation. Europe
had been demolished by the Second World War., Pressures from the
communist bloc countries were increasing., Europe had been America's
best trading partner, its major source of capital during the 19th century,
and the source of much of its cultural heritage. In an early document on
the Foreign Assistance Act of 1948, which established the Mérshall Plan,
the U.S. national interest was clearly stated. It was simply that "Ameri-
can prosperity and security were in jeopardy because of the European
crisis. n6 A more elaborate rationale .was not needed.,

According to Harry Bayard Price's analysis, the Marshall Plan

contained the elements of a new departure in American foreign policy
for the first time in history, resources from one continent were to
be channeled deliberately and on a huge scale, into rebuilding ’produ.ction,

trade, and stability in another, 7

Lewis Paul Todd, The Marshall Plan A Program of Inter-
national €ooperation [booklet prepared for the Advisory Committee on
Education, Economic Cooperation Administration], (sthmgton, D C.
Government Printing Office, n.4 Y~ 2

7Harry-Bayafrd;Price, The Marshall Plan and Its Meaning
(Ithaca, N.Y.: Cornell University Press, 1955) p. 6.
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But the Marshall Planners, very early in the program, realized
the importance of European self-help, They stated frankly that the pro-
gram was not a huge program of direct relief and long-term loans.

They admitted that U.S. resources were not enough to rebuild Europe.

American aid would be meaningful only to the extent

that it helped Europeans to mobilize their own re-

sources of initiative, of creative energy. In so doing,

they would renew their faith in themselves and in

their fellowmen. ?

The rationale given for the Marshall Plan, then, was relatively

simple. A vital area of the world had been weakened severely by a war
in which the United States had taken part. These were former allies.

U.S. funds could not rebuild Europe by themselves, but they would pro-

vice a catalyst for European effort and initiative.

What political development rationale, if any, was given in con-
nection with the Marshall Plan. In the preamble to the Foreign Assist-
ance Act of 1948, mr ;ién was made of the "principles of individual
liberty, free institutions and genuine independence" resting largely upon
the establishment of secure economic conditions, stable international
economic relationships, and the achievement by the countries of Europe

of a healthy economy independent of extraordinary outside assistance. nl0

3Lewis Paul Todd, The Marshall Plan: A Program of Inter-
national Cooperation [booklet prepared for the Advisory Committee on
Education, Economic Cooperation Administration,](Washington, D.C.:
Government Printing Office, n.d.) p. 6.

9

Ibi‘d.v, p. 6

loU. S., Public Law 472, 80th Congress, 2d session, (April 3, 1948)
"Foreign Assistance Act of 1948."
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The belief was ev1dently that the economic recovery of Europe

would lead to the type of political systems desired by the United States

Other examples of this beljef are as follows:

« « « . the surest defense against communism is

to help people ever ywhere secure for themselves

a decent standard of living and a fuller measure

of freedom. (underlining mine)

—--tetdom.

We accept the fact that peace and economic health
are indivisible, that the United States can be se- 12
cure only in a world that is secure and prosperous.

This last statement "that the U.S. can be secure only in a world
that is secure and prosperous' leads directly into the rationale for the
early Point Four Program. If European pProsperity were vital for the
national interest of the United States, then why not, in relative terms,
the underdeveloped world also. The root of‘the Point Four Program
seems to have been an uneasiness about the great differences between

‘rich and poor in the world, This uneasiness comes out clearly in

President Truman's Inaugural Address, January 20, 1949,

"Lewis Paul Toda, The Marshall Plan , p. 43.

id. ) p. 4a.




More than half the people of the world are living
in conditions approaching misery. Their food is
inadequate. They are victims of disease. Their
economic life is primitive and stagnant. Their
poverty is a handicap and a threat both to them
and to more prosperous areas . . .

I believe that we should make available to peace-

" loving peoples the benefits of our store of technical
knowledge in order to he13p them realize their aspir-
ations for a better life, ]

There is some recognition, in the early statements justifying

the Point Four Program, that economic progress depends upon certain

political components.

[ Economic Progress] depenus also upon the sound
functioning of their governments and the ability of
those governments to stimulate and mobilize domestic
savings and to channel them into productive invest-
ment, to maintain financial stability and to undertake
public service developments such as transportation,
communications, and power, 14

There is also a recognition that the U.S, national interest is
ultimately best served by democratic political forms. In one report
published by the Economic Cooperation Administration, four rationales

‘for the Point Four Program were given. One of the four was entitled

"Building Political Dewlocracy. ' Included in this section was an ex-

3President Truman's Inaugural Address, January 20, 1949
as. quoted in David A, Baldwin, Economic Development and American
Foreign Policy: 1943-62 (Chicago: University of Chicago Press, 1966)
p. 72. ’

;4U. -S. Department of State Point Four: Cooperative Program

for Aid in the Development of Underdeveloped Areas. Publication 3719
Economic Cooperation Series 24, Washington, D, C.3U.S,Government
Printing Office, Januatv. 1950), p. 2 '

»
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plicit analysis of the way in which the aid program could contribute
to politicél development. First, and most important, was the
"demonstration effect" aid would have on recipient nations.. In this
respect, aid would illustrate two things. First it would show that
"the democratic nations of the world are willing to help (the less

15 This would result in

leveloped countries) in their own efforts, "
'confidence in democratic ways . . .'" which will "encourage[ these
eople.]to support in their homelands political leaders who are

Jedicated to democracy and, at the same time, make it impossible

for totalitarian would-be leaders to gain power. nl

The second demonstration effect would come as a result of
American technicians working with their counterparts. "There is
no better way of acquainting other pcoples with the American economic
philosophy, democratic principles, and way of living than through
American technicians working side by side with leaders and ordinary

people in the less devéloped countries, "

It is interesting to note that neither of these specific political
development benefits would result from economic development as such,

bu. . her would come a) from identifying the sources ot aid with '"the

15U.S. » Department of State,. Point Four: Cooperative Program
for Aid in the Development of Underdeveloped Areas. Publication 3719,
Economic Cooperation Series 24, January, 1950.(Washington,. D.C.:
Government Printing Office,. ), .p. 12..

16Ibid p. 12

i, p. 12
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Western democratic nations' and b) from the contact of American

personnel with foreign nationals in advisory capacities abroad.

The benefits accruing from economic development, as sucnh, are
more nebulous in their impact on political development than those
"demonstration effects' described abové. It states only that "Point
Four and creative investments can give a concrete demonstratiAon of
the economic progress toward higher standards of living which can be
realized through democratic means' so that the temptations of com-
munism wil.l be alleviated, 18 It is not clear why the economic progress
resulting from the Point Four assistance will automatically be accom-
plished through democratic means., This statement seems to assume

that the recipient nations already possess democratic political forms.

It can be seen that political development was quite an explicit
goal of the early Point Four Program.’ The means of achieving this
far-reaching goal were extremely limited, however, The Point Four
Program was to provide only technical assistance, It was to make sur-
veys of economic problems, estéblish and operate research and ex-
perimental centers and laboratoriés, provide for the exchange of students

and teachers, and organize international conferences on economic

19

problems.

‘l-z?U. S. Department of State, Point Four: Cooperative Program
for Aid in the Develupment of Underdeveloped Areas, Publication 3719,
Economic Cooperation Series 24, (Washington, D, C, ; U.S, Government
Printing Oifice, January, 1950), p. 12,

Ybia,, p. 3.7




It was assumed that such abtivity would stimulate the actual
investments of capital not provided for under the government program.
It was thought that the U.S. Export-Import Bank, the International Bank
for Reconstruction and Development (Worid Bank) and private foreign
investment 'wouId move in to fill the opportunity vacuum created by the

provision of technical assistance.

In conclusion, the dominant overall rationale for the Point Four
Program was less clear than for the Marshall Plan, The goal of political
development, howevér, was more explicét. There was not the narrow
focus on an area of the world widely recognized as vital 'to U.S. interests,
Rather there was a vaguc uncasiness about the gap between the rich and
the poor and a decision to make some gesture toward filling it. 20 There
was the assumption that technical assistance would progressively bring
forth capital investments and that the resulting economic progress would
have the important pol.itical development "demonstration effects' cited

above.

B. ©Period II - The Decade of the 1950's:

The outbreak of the Korean Wai‘v in 1951 changed the nature and
sharpened the focus of the United States assistance program. It was no
longer the Europe of the Marshall Plan or the "underdeveloped countries"

of Point Four, but rather the 'arc of free Asia, from Afghanistan on the

“UThe first year's appropriation for the Point Four Program
was only $45, 000, 000,
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West to Japan on the East' that was considered as '"the area offering
the most urgent challense and greatest opportunity for construct:---

action. "

Technical .assistance alone, as given under Point Four, was
considered inadequate. "[We have recognized] the importance of in-
creased capital investment in the economic development process and

the realization that technical advice alone cannot assure the rate of

progress which present world urgencies demand. n22

In a report published b? the International'D.evelopment Advisory
Board in 1951, the theme of national security vis-a-vis communist

expansion was repeatedly stressed as the rationale for aid.

The issue is really one of economic ucvelopment
versus economic subversion. Soviet immperialism

is seeking to chop off country after country, to leave
us in isolation. Our economic policy must seek to
strengthen the ties of cooperatmn which band the
free people together, 23

« « « . the Advisory Board feels that strengthening

‘the economies of the underdeveloped regions and an
improvement in their living levels must be considered
a vital part of our own defense mobilization. 24

21Ha.rold E. Stassen, Report to the President on the Foreign
Qperatmns Administration, January 1953-June 1955, (Washington, D.C.:
Government Printing Office, n.d.) p. 2-3. ‘

221bid., p. S.

3Internatmnal Development Advisory Board, Partners ir.
Progress, Report of the Board to President Truman foreward by
Nelson A, Rockefellqr (New York: Simon and Schuster, 1951) p. 2.

24Ibicl., p. 1.
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* The stress on military security can also be seen in a recommen-
dation in 1954 by the Randall Commission that grant aid be given only
where sup.portv was needed to maintain military forces. Otherwise only
loans were to be given. 25 It was only a dissenting opinion that assist-
ance should not '"just prepare for war, but that ecrnomic welfare was

desirable in its own right and was a necessary precondition for peace."

If the dominant rationale for the aid program during this period
Wé.s U.S. security against an agressive and monolithic communism,
were there any elements of a politica. development doctrine present
during this.period? In some of the citizens' advisory reéorts to the
President during this period there is indication of a concern for political
development. The 1951 Rockefeller Report stated that ""our concept of
economic development carries with it land and other reforms . . . a
living wage, fair and rising labor standards, full participationin. . .
'incr(.aased wealth . . .. the removal of discrimination . . . . . It also in-
cludes freedom of speech, freedom from want, right of trial by jury,
right to self-organization, right t-o work, and right to strike. It also
~includes training in democracy to enable all of the people to take an

active part in public affairs, n2?

25 Comm1551on on Fereign Economic Policy, Report to the
Pres1dent and the Congress, published as House Report 290, 83d
Congress, 2nd Session, January 23, 1954, p.8-9.

26 Ibid., see dissent by Mr., McDonald, p. 9.

.Internatlonal ‘Development Advisory Board, Partners in

'Progr.ess, p. 11,
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In the- 1955 Report to the President on the Foreign Operations

Administration by Harold E, Stassen. then chief administrator of the

program, the following was reported:

Through the economic and technical assistance
programs, new attention was giveiw to the need for
basic economic, social, and institutional reforms
essential to a broad and equitable sharing of the
benefits of economic progress and to a fuller
realization of the rights and dignity of individual
human beings. 28

"This quotation appears to place political development high on the
list of priorities. But the means cited to accomplish this goal indicate.

the limited concept of political development present in the aid program

during this period.

This [concern for basic economic, social, and
institutional reform,Jwas manifested in many ways,
i.e. work and advise on tax policy, training in
modern management philosophy, assistance in
educational reforms, and most important is the
emphasis on land reform. 29

"None of these evoke a feeling of long-run interest in political develop-
ment as such. A revealing statement wds made by President Eisenhower
which illustrates the nature of political development rationale at this

A period;

: 28Harold E, Stassen, Report to the President on the Foreign
Operations Administration, January 1953-June 1955 (Washington, D.C.:
Government Printing Office, n.d.) p. 6.

'zglt;id., p. 6.
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I'know of no precise relation between economic
well-being and responsible political development,
Yet continued poverty and despair are conditions
that will foredoom moderate political life in these
countries., If the best that these free governments
can offer their pcoples is endless hopelessness
and grinding poverty, then these governments will
surely fall. Certain it is that our peace our political
freedom, and our prosperity would not long survive
- the swee3p of Communist despotism over these new’
nations.

In summary, then, the aid extended duriﬂg the period of the
1950's was envisioned as hélping allies to defend themselves against
a common enémy. The political development rationale was a minor
theme, being short-range in character and focussing primarily on
political stability, Finally, the goal was not long-range economic
development, rather mutual security. The location of ‘countries re-
ceiving aid illustrate this p.oint clearly. They were consumed in the

"arc of Free Asia,'" around the periphery of the Communist world.

C. The Period 1958 - Mid-1960:

As the decade of the 1950's drew to a close, foreign assistance
‘under the rubric of "defense support" was given often for long-tefm

. 31
economic development reasons. Congress became aware of the

30U S,, Department of State, '"Message of President Eisenhower
on the Mutual Security Program for 1958" reprinted in the Department
of State Bulletin, June 10, 1957, pp., 925-26.

31In a study of the U.S, aid program to Taiwan, directed by
Neil H., Jacoby, it was estimated that "defense support' provided more
than two-thirds of all U.S, dollars supplied to the Republic of China,
Jacoby concluded that fidefense support'" was used as an instrument of
development because no statutory instrument existed up to the late
1950's, except for technical cooperation. See Neil H, Jacoby, U.S, Aid
to Taiwan (New York: Frederick A, Praeger, 1966), p. 206,
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discrepanc&r between legislative intent and actual practice. In 1957,
the Committee on Government Operations, under the chairmanship

of William L., Dawson,. investigated the aid program in Iran and

came to the conclusion that "the definition of defense support, the _
largest single element in the Mutual Security Program other than
military assistance, is interpreted so broadly by the executive branch
that it is virtually impossible to determine whether or not an expendi-

ture made under it is in accordance with legislative intent, n32

- The problem arose from the fact that defense support was not
intended to foster economic development greater than that needed to
obtain military objectives. The thrust of the Dawson Report was not
against economic development as a goal of the aid program, but against
the mislabeling procedure. The members of the Committee felt that
the ﬁnited States had more to gain from labeling economic development
projects as such., '"To the extent that economic development is disguised
s defense support, we play into the hands of communists who delight in

stressing the military aspects [of our aid programs]. n33

It was in this same year, 1957 that a series of studies commission-
ed by the Senate Foreign Relations Committee further reinforced the idea

obliquely expressed in the Dawson Report, i.e. that long-term economic

32U.S. Congress, House of Representatives, United States Aid
Operations in Iran, First Report by the Subcommittee on Government
Operations, William L., Dawson, Chairman, 85th Congress, lst Session,
January 28, 1957, P. 1 : .

3B wid., p. 2.
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development ought to precede military security as the rhajor goal of the
aid program. One such study, entitled "The Objectives of the United
States' Economic Assistance P‘rograms"34 is representative of the
thinking of this period. At its heart is the consensus, reached among
professional economists, that U.S. foreign assistance could and should
be used primarily to speed economic development. The military and
security justifications for the program no longer seemed vital, as
cracks in the communist bloc became apparent and cold war tensions
décreased. Neutralist countries, rather than the members of U.S.
pacts and alliances became increasingly the focus of U.,S. concern. In

a Report to the President on the Mutual Security Program, a citizens'

group headed by Benjamin F, Fairless concluded that 'long range success
[of the program’]lies in demonstrating that a free system is far superior |
to an authoritarian one in providing better iiving conditions . . , . This
demands continuing emphasis on economic development, n33 In addition',

there was increasing agreement among professional economists concern-

34U. S. Congress, Senate, "The Objectives of the U, S,
Economic Assistance Programs'" prepared by the Center for
International Studies, Massachusetts Institute of Technology, Max F,
Millikan, Director, published in the Compilation of Studies and
Surveys, Senate Document No. 52, July, 1957, pp. 1-75.

5President's Citizen Advisors on the Mutual Security
Program, Report to the President on the Mutual Security Program,
Benjamin F. Fairless, Coordinator, (Washington, D.C.: U.S.
Government Printing Office, March 1, 1957) p.2,
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ing the policy guidelines which should govern aid-giving for long-term

36

development,

Thus the dominant rationale of the program pProgressively be-
came long;term economic development. Were there any elements of a
political development rationale during this period? In the study by Max
Millikan, entitled, "The Objectives of the U. S, Economic~Assistance
P;‘ograms", certain political development assumptions were apparent,
The study first noted the unsettling effects of economic development on
institutions and habit patterns in recipient countfies. "A liftle extra

food in the stomach can hardly be expected to insure stable and harmon-

ious political development. " 37 But then the Report went on to give five

Areas of consensus were the following:

a) that an increase in the total volume of investment was
essential to long-term economic development,

b) that "self-help'" measures were vital, and included the
following: keeping inflation under control, establishing exchange
rates to encourage exports and discourage unnecessary imports,
and encouraging private enterprise,

c) A development Plan was considered the first e¢ssential
self-help to insure the most efficient use of resources, It did not
matter in what form the resources were provided as long as there was a
good development plan,

d) Finally, aid should be provided without political or
military strings and should be allocated on the basis of the prospective
Productivity of the investment,

For further discussion, see Jacob J. Kaplan, The Challenge
of Foreign Aid; Policies, Problems, and Possibilities, pp. 77-79,

37U.S. Congress, Senate, "The Objectives of the U. S. Economic
Assistance Programs?", Prepared by the Center for International St udies,
Massachusetts Institute of Technology, Max F, Millikan, Director, p. 20.
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ways in which economic programs could be expected to promote political

democracy,

1. By posing challenging and constructive internal tasks
which will capture the imaginations and harness energies
of the society.

2. By well-designed programs of economic development, it
is possible to channel energies toward activities of econo-
mic benefit to most groups in a society and toward activities
of joint interest.

3. [Econamic Development Programs ] will increase and en-
courage young leadership at the local, regional and national
levels. Community /development programs will bring
opportunities for young talent not of old ruling groups.

4. The increase in social and economic mobility will shrink
the gap between city and country by promoting diffusion
of power.

5. [ Economic Development should] give countries confidence 38
in their ability to make progress through their own efforts.

In summary, then, during the late 1950's , a new rationale for

the aid program was replacing the dominant military and security con-
cerns of that era. Fostered by a consensus in the academic community,
i, e.,. that aid could and should be used to achieve long-run economic

development, the rationale was seized upon by aid officials who could no

longer justify their programs solely in terms of U. S. security.

The first concrete result of this attitude was evidenced in the
establishment of the Development Loan Fund in 1957. It was modeled on

the businesslike procedures of the World Bank. Aid was to be provided

38U.S. Congress, Senate, "The Objectives of the U.S. Economic
Assistance Programs, ' prepared by the Center for International Studies,
Massachusetts Institute of Technology, Max F, Millikan, Director, p. 21.
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with minimal requirements concerning either inf.ernational behavior or
social policies of the borrowing countries. The L.oan Fund concentrated
on capital projects and confined its conditions to matters affecting their

execution. It embodied the "project approach" to aid.

In 1961, the aid program was reorganized under the Kennedy Ad-
ministration, and econoinic development became a more explicit ratic. le
for the program. However, at a very high level in government, there was
“oncern for the political effects of U.S. aid. In a message from the
President to Congress in 1961, John F, Kennedy stated that the most
fundamental task of the aid Program was to show the developing countries
fhat ""economic growth and political democracy go hand in hand. 139
However, the only criteria he mentions for governing the aid program
are those of "self-help' designed to bring economic development without
rmuch regard for political development, The following quotation implies

that the economic condition of a country determines its political health,

«... for widespread poverty and chaos lead to a

collapse of existing political and social structures

which would irevitably invite the advance of totalj-
+ tarianism into every weak and unstable area, 40

The establishment of the Alliance for Progress, wiwn its emphasis
on seli-nelp and reforin, is the closest the aid program has come, during

this period, to a clear concern for political development.

—

39U.S. Department of State, "Message of President Kennedy to
Congress on the Foreign Aid Program of 1961" Department of State
Bulletin, April 10, 1961, reprinted in Why Foreiegn Aid? ed, by Robert
A. Goldwin, p. 3. This statement is also in the Foreign Assistance Act
of 1961,

0"Message of President Kennedy to Congress on the Foreign Aid
Program of 1961' in Why Foreign Aid? p. 3,
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D. The Present Situation

At the present time, there is a feeling of crisis about the aid
program. 41 It is evident that the earlier rationales used to justify the
program are no longer safisfactory. The theme of political develop-

‘ment, which has been traced in this history section, is a possible

alternative to economic development as a rationale for aid activities,

It should be emphasized that Fromoting political development is
not a new rationale for the aid program. There has always been the
conception that U.S, foreign aid should contribute to the growth of
democracy in the recipient country, But it has been overshadowed by
other considerations and rationales, There has been a diversity of
means by which spokesmen of the aid Program have bought to show a
contribution to political development. Defenders of the Point Four Pro-
gram assumed it would'come from the dissemination of democratic
Principles by U.S. technicians in other countries. During the 1950's,
it was felt that freedom (and hence democratic forms) would gradually
evolve through the provision of security and political stability, With
the introduction of the economic development approach, it was assumed
that political development benefits would occur by such means as "uniting
the peoples' energies around an economic develo‘pment plan" and "bring-

ing the city into contact with the countryside, n42

41This view was very frequently expressed by my respondents

both in the Agency for International Development and in Congress., It is
also shown by the extensive budget cuts in fiscal years 1967 and 1968,
and in the even greater cuts which appear very likely for fiscal year 1969.

42U.S, Congress, Senate, "The objectives of the U.S, Economic
Assistance Programs, " prepared by the Center for International Studies,
M.L T., Max F, Millikan, Director, p. 21,
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Now there is a feeling, among the proponents of political develop-
ment, thau the casual, implicit, and indirect attention to political develdp.
ment in the aid program is inadequate. There appears to be, in the
making, the same type of convergence between developments in the
academic community and the needs of the aid program which resulted
in the adoption of the economic development rationale in the late 1950's,
At the present time, however, it is the growth of subdivisions in the
field of political science, i.e. ""comparative politics' and 'political
development' which provide the academic grist for the new ''search

for a rational'' mill, 43

. The initiative for introducing political considerations into the aid
program in a more explicit form, nas come from members of the House
Foreign Affairs Committee, In a series of amendments to the aid
legislation, this concern has been apparent, It will be the task of the

st of the paper to examine Title IX as a legislative directive, to re-
view its sources, examine its conception of political development, and

show how it is being received and acted upon in the executive branch,

43Indicative of growing interest in this field is the recent
announcement of a new Journal entitled Comparative Politics. The
Board of Editors includes scholars closely associated with this new
academic field. Gabriel Almond, David Apter, Ralph Braibanti,

Harry Eckstein, S.N. Eisenstadt, Joseph G. L.aPalombara, S.M. Lipset,
Roy C. Macridis, John Montgomery, Lucian W, Pye, Fred W. Riggs,
Kenneth Organski, Dankwart Rustow, K.H.Silvert, Robert E, Ward,
Myron Weiner.
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It should be‘nofed, however that no matter how deter.rhined
the advocates of political development have become to broaden and
refine the policy terms of reference of U.-S. foreign assistance to
include more than long-term economic development, the latter phase
was a necessary percursor to a political development rationale.
Several reasons can be cited to support this asserfion. First of all,
the emphasis on economic development allowed for the introduction
of academic thought in the progranrunir;g process of the aid program,
Previously .academic opinion had been consulted in such areas as
agricuitural economics, engineering, public health, but now profession-
al economists became intimately involved in decisions about the allocation
of aid. Officials of the aid agency became accustomed to the use of con-
sultal;lts, and close relations were developed between the academic
community and the agency. With the introduction of a "political develop-
ment'' rationale, it is not too difficult to envision the addition of another
wgroup of consul'tants, corresponding to the new interest, on official AID

rolls.

Secondly, the emphasis on economic development established
the importance of comprehensive plann...g for the recipient economy,
rather than the approach of the 1950's which stressed aid to isolated
projects. Because the precedent of long-range planning for the economy
h#s been established, it should not be impossible to extend this precedent
to other selected areas, of the society, The idea of self-help, also, .\has

paved the way for tne acceptance of a political development rationale



for aid. The idca of administrative reforms and development of the
private sector lead naturally into a concern for institutional develop-

ment and decentralized decision-making.

While the economic development program can be said to have
laid the foundations for a broader.concern for political development,
there is no assurance that such a change will occur, It is the task of
this study to examine the present status of political development as a
program dbjective of U.S. foreign assistance, and to make some

determination as to its possible future in this respect.

The term politi.cal development is, itself, an ambiguous one.
In the next chapter an attempt will be made to present the range of
definitlions of polilical development given by scholars in the field.
Then, the growing consensus in the academic community as to the
reed for and the clements of this new rationale will be described.
The various suggestions which have been given for its implementation

will be analyzed.

25,
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CHAPTER TWO

Academic Conceptions of Political Development

Before the concept of political development, as it is being used
in connection with the aid program, can be defined and analyzed, the

‘variety of definition= of the term must be discussed.

I.. Academic Definitions of Political Development

Liucian Pye, in an essay written originally for the March, 1965

Annals of the Aﬁnerican Acade.ny of Political and Social Science, and

later republished in his book, Asbects of Political Development,identifies
no less than ten concepts of political development used in contemporary
literature on the subject. Political development is variously defined as:

the political prerequisites of economic development
the politics typical of industrial societies
political modernization

" the operation of a nation-state
administrative and legal development
mass mobilization and participation
the building of democracy
stability and orderly change
mobilization and power
one aspect of a multidimensional process of

social change,

[ ]
OV OO A WN

A brief survey of schelarly writing in the field of political develop-
- ment supports the typology erected by Pye. An example of Pye's first
~ category of '"political development as the political prerequisites of aranp-

~ mic development' is Wilfred Malenbaum's definition of political develop-

"Lucien Pye, Aspects of Political Development (Boston: Little
& Brown, 1966), pp. 33-45,
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ment as 'the complex of changes required in the ‘political system so

that the system can cope with the taéks of economic growth. "2' Daniel
Lerner's definition represents Pye's second category; "Political develop
ment as the politics typical of industrial societies.' He defines political
development as the model "which évolved in the West - the same basic
fnodel reappearing in virtually all modérnizing societies on all continents

of the world. n3

Pye's third definition, "political aevelopment as political moderni
zation"Aappears to be a restatement of t};e term rather thah a true defini;
tion, Many authors use the terms interchangeably. Rupert Emerson,
in his studies, concentrates on the concept of political development as
the growth of those institutions which will allow the opecration of a nation-
state, thus corresponding to Pye's four't:h‘category. Specifically, this
involves the capacity to maintain certair}.kinds of public order, to
mobilize resources for a specific range ;f collective enterprises, and

to make and uphold effective types of international commitments.

Almost all authors include the development of administrative and
legal capacity and acknowledge the necessity for mass mobilization in

some form for political development, thus encompassing Pye's fifth and

2Wilfred Malenbaum, "Economic Factors and Political Develop-
ment, "' The Annals of the American Academy of Political and Social
Science, |hereafter referred to as The Annals], Vol 358, (March. 1965)
P 4T-52. —

3Danie1 Lerner,, The Passine of Traditional Society, (New York:
The Free Press of Glencoe, 1958), p. 46. ‘

4Lucien Pye, Aspects of Political Development (Boston:Little &
Brown; 19%6), p. 7.
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sixth categories. The "building of democracy, " Pye's seventh category,
while shunned by many authors because of its apparent ethnocentrism

and non-objectivity, is yet accepted by m.';my others. Those accepting.

it as their definition of political development argue that the word
"development® implies a valuev-—oriented concern for progress. Political
progress to many Americans can only be defined aé the growth of demo-
cracies. Hence S. M. Lipset says that ", . . democracy . . . is the
géod society itself in operation. Only the give-and-take of a free society's
internal struggles offers some guafantee tnat the products of the society

will not accumulate in the hands of a few power-holders . . . . n5

Manfred Halpern's definition of political devélopment corresponds
to Pye's eighth category - political development as stability and orderly
change. He states that ""power, profit, and solidarity are not signs that.

a ﬁation has arrived, but rather that it pbssesses means to keep moving

_in deliberéte response-to persisting forces of transformation. n6 Karl

von Vory's definition resembles Halpern's in its stress on overcoming
imbalances and initiating orderly change. Political development is a
moL process which has its origins in the disequilibrium of mounting
anomic pressures ., ., . - It is a process . . . whose focus is the develop-
ment of the goyérnnmental capacity to direct tHe cou;se and rate of social

ch_am_ge..”?

5Seymour Martin Lipset, Political Man (New York:Doubleday
and Company, 1960),, P, 439,

. 6Manfred Halpern, "The Rate and Costs of Political Development, "
The Annals, Vol. 358, (March, 1965), p. 24.

7Karl von Vorys, "Toward a Concept of Political Dévelopn:e:t, "
The Annals, Vol. 358 (March, 1965), p. 19.



http:response.to

29.

"A. F. K. Organski's definition falls into Pye's ninth category in
.its stress on '"increasing governmental efficiency in utilizing the human
and material resources of the nation for national goals. n8 Leonard
Binder has a similar concept in mind when he defines political develop-
ment as 'the expanding scope of government serviées - the ratio of
national income to governmental income or the ratio of public personnel

19

to the total number of émployed persons,

Both C. E. Black and Fred W. Riggs view political development
as one aspect of a multi-dimensional process of social chahge, thus
fitting into Pye's last category. 10 Riggs believes it is erronecous to
think that economic, political, social, and psycholc;gical dcvelopment
are different types of change, each occurring independently of the other.
Instead, he says, that "development has taken place in a society ard
‘this pattern of change affects the economic aspects of the society in one

‘way, political aspects in another, administrative aspects in a third. "11

What is one to make of these apparently divergent definitions o
political development? Upon close reading, it becomes clear that the
authors cited above are not so much.in contradiction with each other, as

they are stressing different aspectls of the same phenomenon. When

8A. F. K. Organski, The Stages of Political Development
(New York: Alfred A. Knopf, 1965) p- 7.

. 9Leonard Emder Iran: Pol1t1ca1 Development in a Changmg
£ ety (New York: AlfredA Knopf 196‘3), p. 7.

10C E. Black “The Dynamlcs of Modern1zat1on (New York:
Harper & Row, 1966), p. 9.

11Fred W. Riggs, "A Political Scientist Views Developmental

Change, " unpublished paper found in the Foreign Aid Reading Room,
Litthauer School, Harvard University, Cambridge, Mass. May, 1967, p. 7.
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séme speak of political development as a process of"'wesfernization, ".
they are concentrating on an historical answer to the question of
Msource." This is of major concern to historians, and of less interest
to the other social scientists, Economists, oh the other hand, are
“much more likely to think in terms of the "political preconditions of
economic growth, " while the anthropologists and sociologists talk in

terms of personality and cultural change.

There are a variety of ways in which these definitions of political
development can be broken down and classified. 12 Howcver, for the
purposes of this study, only two important distinctions need be made,
First, many authors, particularly in the early years of political develop-
ment studies, defined political developzﬁent in terms of social and econo-
mic development. Thus, literacy, urbanization, and economic growth
became the indices cf political development. However, more recently,
there has been increasing concern with the political institutions them-'

selves, Professor Samuel P, Huntington has led in this shift of emphasis

Secondly, there is a distinction between scholars who are crn-
cerned about the ''capacity' of the po.litical system and those who em-
phasize the "prbcesseé" by which governmental activities are carried

‘on. Each of these distinctions will be discussed in turn,

2Robert A, Packenham analyzed several "approaches' to™.
political development in his article "Approaches to the Study of Political
Development, "' World Politics, Vol, 17 (October, 1964), pp. 113-115,
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A. Political Environment vs. Political Institutions

Various authors, among them Everett Hagen in an article en-

titled "A Framework for Analyzing Economic and Political Change, nl3

S. M. Lipset in his chanter on "Economic Development and Democracy, nl4

in the book Political Man, and James Coleman in the last chapter of

The Politics of the Developing Areas, 15 have studied the economic and

social aspects of political development. The general procedure is to
rank countries by some criteria of political development. 16 Then the
level of political developmer.lt'is correlated with indices of social and

economic developmenf, such as the G, N.P,, number of doctors,

1?’Everett Hagen, "A Framework for Analyzing kconomic and
Political Change, " in Development of the Emerging Countries: An
Agenda for Research ed. by Robert Asher, (Washington, D.C.:
Brookings Institution, 1962), pp. 1-32.

14S M. Lipset, Political Man (New York: Doubleday, 1960),
pPP. 27 63. '

15James S. Coleman, '"The Political Systems of the Developing
{Areas', in The Politics of the Developing Areas ed. by Gabriel Almond
and James S. Coleman, (Princeton, N, J.: Princeton University Press,
1960), pp. 455-529.

16The criteria used by S. M. Lipset concerns the lack of a major
totalitarian movement during the past 25 years for his study of European
"countries, and a history of "more or less' free eclections for most of the
post-war period for Latin American countries. (See S. M, Lipset,
Political Man, p. 30.)

Colemnan uses the following rough criterion - "A competitive
‘social structure is one in which the interests of different groups in the
society obtain a voice in political decisions, a semi-competitive structure
is one in which among a sector of the population there is competitive
political activity, but another important sector has no voice, and an
authoritarian structure is one in which there is a hierarchy of power,
with political decisions coming from the top.' (See James S. Coleman,
"Y"The Political Systems of the Developing Areas', pp. 533-34), Hagen
uses this same classification. (See Everett Hagen, "A Framework for
Analyzing Ecanomic and Political Change', p. 4.)




32.

numbeir of vehicles, telephones, radios, newspapers, percentage of
labor force outside of agriculture, perceﬁtage of population in cities
over 100, 000, the litei“acy rate, and the ratio of enrollment in primary
school to the school-aged pépulation. 17 All three studies cited found a
correlation between economic and social indices and tha degree of de-

18

velopment in the political system.

The attempt to correlate economic and social development with
political development has been carried one step further by two new-
comers to the study of polifical developmént, Donald McCrone and
Cha.r-les Cnudde. By using sophisticated statistical techniques, (corre-
lation coefficients, regression coéfficients, path coefficients, and the
Simon—"Blaloch technique), the.y have '"shown'" that a causal relationship,
first mentioned by Daniel Lerner, exists between Urbanization ~ Lit-

19

eracy - Mass Media - Democratic Political Development.

17This list is taken from Hagen's article, "A Framework for
Analyzing Economic and Political Change'" in Development of the Ercerg-
ing Countries: An Agenda for Resecarch ed. by Robert Asher, (Washington,
D.C.! Brookings Institution, 1962), p. 4.

18The fact that there were deviant cases was laid against two
factors. The case of Nazi Germany,  in which the indices were at a high
level, but the amount of popular participation was low, was attributed to
the historical situation stemming from the German defeat in World War 1.
Other cases which deviated from the pattern of close correlation between
economic and political 'development were said to stem from an "imbalance"
.of the indices. It was maintained that one area of development, such as
communications, had outstripped other areas such as employment op-
portunities, and thus contributed to an unstable situation which would
normally have been correlated with a high degree of political development,
Lipset suggests the role of historical factors in Politics Man, p. 28 while
the imbalance of indices is suggested in Donald J, McCrone and Charles
F. Cnuddle, "Toward a Communications Theory of Democratic Political
Development: A Causal Model', The American Political Science Review,
Vol, 61, no. 1, (March, 1967), pp. 72-79.

19Donald J. McCrone and Charles F. Cnuddlé, "Towards 2 Com-
munications Theory', p. 72-79.
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The result of this '"correlational' and then attempted "causal"
appréach is somewhat curious. Many scholars have concluded that since
these social and economic indices seem to appear consistently with
stable democracies, they are really the ."preconditions" for popular
participation in government. If these '"preconditions' are not met, then

popular participation is neither possible nor desirable.

This belief underlies statements by Rupert Emerson to the effect
that ""premature exercise of overabundant democracy, laying stress o~
the_rights of the opposition, can dcstroyx the foundations on which success-

ful democracy might be built later, It is necessary to bring the precon-

ditions of democracy into being . . , n20

Some other statements which reflect this view can be found ir

the works of a variety of authors:

Peaceful recurrent political competition is
hardly feasible where the very basis for a
community still wants creatirg; without a
sensc of community with one's opponents,
political competition is war.

« « « » poverty-ridden people in a climate of
rising expectations are not likely to make
their first concern the preservation of politic-
.al forms and liberties whose meaning is ob-
scure to.them. 2 '

ORupert Emerson, "The Erosion of Democracy in the New
States, " in Comparative Politics, ed. by David Apter and Harry
Eckstein, (New York: The Free Press -of Glencoe, 1963), p. 642,

: lHé.rry Eckstein and David Apter, "Totalitarianism and
Autocracy, " Comparative Politics, pp. 438-39.

.Z%Doris A, Graber, "Are Foreign Aid Objectives Attainable? "
The Western Political Quarterly, vol. 19, no. 1, (March, 1966)
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Developing nations need firmness in economic
planning and administration and cannot afford
the delays of democratic debate and accommoda-
tion of conflicting viewpoints, 23
Underlying thesc statements is the assumption that certain
essential prerequisites, such as national integration (quote 1), literacy
(quote 2), and economic development (quote 3), are necessary for popu-

lar participation, and must occur before the pcoples of a nation can be

included in the government's decision-making.

In an important article published in World Politics, Samuel P.

Huntington took issue with this emphasis on the economic and social
preconditions to political development. Hc pointed out that such an
emphasis permits only modernized states to be politically developed,
while ignoring "fifth-century Athens, the 3rd century BC Roman Re-
public, the Han and T'ang empires in China, or even 18th century
America. "24

) Another ;ijection he makes is that such an emphasis acquires

comprehensiveness at the cost of precision:

The broader the definition of development,
moreover, the more inevitable development
becomes. The all-encompassing definitions
make development scem easy by making it
seem incscapable. Development becomes

23Doris A, Graber, "Are Foreign Aid Objective Attainable? "
The Western Political Quarterly, vol. 19, no. 1, (March, 1966) .

24Samuel P. HnnEington, "Political Development and Political
Decay, " World Politics, Vol. 17 (April, 1965), pp. 386-430.
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an-omnipresent first cause, which explains
everything but distinguishes nothing. Al-"
most anything which happens in the '"developing'
countries - coups, ethnic struggles, revolution-
ary wars - becomes part of the process of de-
velopment, however contradictory or retro-
gressive this may appear on the surface. Poli-
tical development thus loses its analytical con-
tent and acquires simply a geographic one. At
the extreme, it becomes synonymous with the
political history of Asia, Africa, and Latin
America, 25

Finally, and most importantly, Huntington states that the equation
of political development with overall modernization results '"in 01:1e-way
concepts.' Therc is political ""decay' as well as political development,
‘he maintains. ""Many aspects of modernization do appear to be practic-.
ally irreversible. Urbanization is not likely to give way to ruralization,
Increases in literacy are not normally followed by sharp declines . . .
but political changes have no such irreversibility, n26 Thus Huntington
proposes a definition of political development as "independent of, butl
obviously affected by the process of modernization. u2l He focusses on
\);/hat he terms "the process of institutionaiization, '""and then proceeds to -

give certain characteristics of ""developed political institution, " i, e,,

ada:ptability, complexity, autonomy, and coherence.28

25»Samue1 P, Huntington, "Political Development and Political
Decay, " World Politics, Vol, 17 (April, 1965), p, 392.
201bid. , p. 393.

21 id., p. 394.
_ Jbid

“81bid., pp. 395-403.
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. Thus, there is a difference in emphasis among students of
pol'itical development. Some stress the interrela'tionship of political
development with other facets of econofnic and solcial moderniz‘ation._
Within this emphasis, a set of politico-economic and social reiation-
ships at a particular point in time is the focus of study. Other students,
among them Huntington, single out the ”_development and decay" of
political institutions as their particular fccus. Each emphasis brings

different implications for U.S, programs of assistance.

B. "'P-x';)‘c;eé.s" of the Political System \;s. "Capacity" of the

Political System

There is 2 second difference in emphasis which emerges from a
review of political development literature. Some authors appear to be
‘concerned with the ''capacity" of th¢ political sy.stem, defined ‘in a variety
of ways, while others are 'more interested in the "process' by which

governmental activities are carried on.

The capacity of the political systém whether defined as the ability
to stimuiate economic development, to mobilize manpower for war, or,
to tax effectively, is obviously related tb fhe proéesses of government as
decisions are made and carried out. But the distinction betweeﬁ the two
different "slants' on political development is still valic.li. It is entirely
possible for the capacity of two political systems to be quite similar, as
‘in the case of the United States and the Soviet Union, whilé the '"processes™

of the systems are véry different.
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Authors who stress capacity on one hand, or processes on the
otherv, often have different purposes in mind. Those whose main fQCus
is not directly on political development will tend to emphasize the effect
of the political system, i.e., its "capacity.' Thus such students as
A. F., K. Organski, who are interesteci primarily in world politics and the
~ iraportance of power, will tend tc emphasize the ability of the political
system to tax the citizenry, build modern weapons, and mobilize the
population for war. An economist, such as Gustav Ranis, also shows
an interest in the "capacity' of the political system, but it is economics,
not national power, which is his main concern. Thus he says, "The
search for politices which yield the required institutional change must
be viewed in the context of the role and caEacify of the less developed

! ll29
economy's government,

The "'capacity' concept is most useful in describing the present
strengths and weaknesses of the political system. Authors who are more
interested in causing changes in the politi.cal system will think in terms
of the "process’ utilized by the governmént in overcoming imbalances in
the social an.d economic system. Their analysis is usually based on the.
"func;ional" model of a political system developed in the first ch.apter‘ of

Almond and Coleman's book, The Politiés of the Developing Areas. 30

e 29Gu‘stav Ranis, "Trade, Aid and What?' in the United States
and the Developing Economies, ed. by Gustav Ranis, (New York:
W. W. Norton & Company, 1964), pp. 159-172.

. ]
3OGabricl A. Almond, "A Functional Approach to Comparative
Politics, " in The Politics of the Developing Areas ed. by Gabrial Almond
and James ¥, Coleman, (Princeton, N.J.: Princeton University Press,
1960), pp. 3-65. The members of the Committeec on Comparative
Politics of the Social Science Research Council are the major contributors
to the'functional' analysis of political development.
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"politically developed Society! according to the "capacity" school would
be the government's ability to initiate changes, to Slrengthen its power

vase, to develop its Fesources, For the "process™ school, the test

ulation in its decision-makin rocess, Whereas the ''ca acity'" anal sis
gp p y y

- The indices used by the “capacity” type of study to determine the
degree of political development in a Particular country would include
clear-cuyt figures, such as the Prevalence ang Penctration of mass media,

the tax base, the Proportion of the Population in contact with the govern-

used by the "process school are less clear-cut, Such as the degree of
Ainterest articulation ang aggregation in the political System. Inherent in
-Mmost of the work of the "process! school is the assumption that some
"'processes' of government are better than others. Most would agree,
for instance, that interest articulation jg better than Manipulatory magg
politics.. No such explicit judgments are present in the "capacity" t'ype

of analysis, Implicit in all Concepts of development, however, are
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“authors. 31 They are "spelled out" more explicitly in the "process"
_writings, but the difference is one of degree, not of kind. Both make

value judgments as to what constitutes progress,

In conclusion, it can be seen that there is a connection between
the fom.' schools of thought outlined above. Aut.iors who focus directly
bn political institutions will be more interested in their "processes
than in their '"'capacities', while those who stf_ess economic and social
indices are more likely to be interested in the '"capacity'" of the political

system.

II; Academic Suggestions Concerning the Role of Political Development

" in the Aid Program

As was mentioned in the introduction, there are many reasons fo
the transfer of resources between the developed and less developed coun-

tries. Not all scholars agree that a''political development dimension' fo:
aid is either necessary or desirable. 32 However, a survey of the histor:

of the aid program has revealed that '"democratic evolution, " a form of

political development, ha= 1ano been a rationale for U.S. assistance

31 . : . . .
Dr. Ranis, whose primary focus is economic development,

proposed emphasis on the market mechanism, '"given the fact that the
society will want to avoid a coercive solution.'" Implicit in Dr. Ranis'
conception of progress is the notion of freedom. A "coercive solution,
presumably, would not be acceptable to Dr. Ranis, regardless of what
the leaders of the developing country would choose. See Gustave Ranis,
"Trade, Aid and What?' p. 170,

32See Chapter l: pp. 1-4, of the present study for a discussion
of these scholars,
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programs. It is now our task, in this section, to undertake a similar
survey of academic literature, to reveal the role advocated by various

authors for political development in the aid program,

It should be noted that the reviewed literature spans ten years,
during which time authorsA may have changed their position on the issues
in question. The purpose of this section, however, is not to label cer-
tain authors as advocates of certain positions, but rather to demonstrate
the wide variety of suggestions made in regard to political development

and the aid program.

Six types of suggestions have been made with regard to the proper
;-ole of political development in the aid program. The first two support
the primacy of economic development goals and criteria, the second two
support economic development with emphasis on popular participation, and
the last two present a comprchensive political development approach,

Each suggestion will be examined in turn.

A. "Primacy of Economic Development: Political Development

is not a Conscious Goal

Two different types of suggestions have been made which retain
“the primacy of economic development in the aid program. The first
argues that economic development, in and of itself, will bring the de-
sired political coﬁsequences. One of its classic expressions is con-
tained in a 1957 work by Max F. Millikan and Walt W. Rostow, A Pro

posal: Key to an Effective Foreign Policy. It embodies the most extreme
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assumptions regarding the ''chain effect” which aid is supposed to pro-
duce. There are three distinct links in this chain. Aid is supposed to
lead to economic development, which, in turn, will bring about a more
democratic society, which, in turn, will lead to a more peaceful world.
The first link is never questioned. Aid is assumed to bring about
economic development. How will economic development, 1in turn, bring
about political development? Firgt, economic development will act as
a social solvent. The urban elites will have to think through the needs
of the countryside; labor and peasant organizations will be formed, and
the general "pluralism of the society increased", 33 Second, confidence
will be generated in the democratic process because more concrete
public and election issues will be forthcoming, i. e., those revolving
around economic development,

How will the third link be fulfilled? How will economic develop-
ment, bringing greater pluralism and mobre concrete election issues,
in turn, bring about a more peaceful world? The answer is simply that
""a confident nation, making progress at home, is likely to conduct its
foreign policy with poise and good sense. n34
Professors Rostow and Millikan do not feel that donor intervention

in the political affairs of the recipient is necessary to achieve the desired

3Max F. Millikan and Walt W. Rostow, A Proposal: Key to
an Effective Foreign Policy (New York: Harpers, 1957), p. 101,

id., p. 21

P )
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effect of political development, Their confidence in the links between
economic and political dcveloprhen"c are so strong that they advocate
renouncing all bilateral control of U.S. aid policy, and turning the free
world assistance effort over to an international agency. Under this
plan, the United States, along wifh other free world countries, would
give assurance to every less developed country in the free world that
it could secure as much capital as it could productively use. There
would be no military strings, or political criteria, just economic stan-
dards which would have to be met to assure the most from the 'aid

dollar. n33

Direct intervention is eschewed by the authors, both for the
reason that it is not needed and for the négative results it can have.
tIndced direct political intervention is almost certain to set up resent-
ments and resistances which will produce the exact reverse of the re-

sult we seek."'?’6 However these authors also believe that through 'our

3SMa:«: F. Millikan and Walt W. Rostow, A Proposal: Key to
an Effective Foreign Policy (New York: Harpers, 1957), pp. 56-60.

36Ibid. , p. 39. Indeed, in one section of the book, therc is

one small sentence which does away with the problem of political
development altogether. Although the authors claim not to have
placed any political strings on the aid given through their "impartial
and respected" international body, there is one vital limitation. No
country is eligible for aid unless its ''national development goals have
been democratically established." This seems to assume away the
problem of political development entirely, for in order for a country
to decide its devclopment goals democratically, it must have all the
attributes of a democratic society; free press to discuss the goals,
elected representative to decide on the goals, and a free electorate
to votc on the goals. :Development 2id is not called upon to produce a
democratic society, but a country, in order to qualify for aid, must
already have one.
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economic programs, we can insist on seeking out and developing local
leadership. n37 We can "force less developed countries to take into
consideration rural, as well as urban, sectors, 133 Perhaps this could
also be accomplished by an international organization, but it would still

be a conscious effort to influence the political development of the re-

cipient nation,

So we ¢ome to the conclusion that the early Rostow—Millikan

doctrine contains many inconsistencies. In its assumptions, it seems

to place great faith in the automatic chain effect of aid, but in its policy
prescriptions it does not completely carry this faith into action. As far
as the "proposal' is concerned, it assumes away the problem of political
development by making democratic decision-making a condition of aid.
As far as donor political interference is .concerned, it is feared because
of possible negative repercussions, but is encouraged under the guise of

a "'skillful' aid policy.

The Rostow-Millikan sugggstion - that economic development will
be an effective catalyst for beneficial political change - has Been increas-
ingly called into question. It was part of the movement in the late 1950's
to replace security—oriénted aid programs with those designed to en-

. 39 c e sps
cour: 'e long-term economic development. It is significant, however,

37Rostow and Millikan, A Proposal: Key to an Effective Foreign

Policy, p. 40.

38mid., p. 41

3'9For a description of this movement, see pp. 16-23 in the
preceding chapter.
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that these authors pinpointed certain political benefits which they hoped
the new economic development emphasis would produce. But these
were only "spin-off" beneflts, and not the main thrust of their arguments

for the economic development rationale.

A second type of suggestion also retains the primacy of economic
development in the aid program, but does so, not because political bene.
fits aré "guaranteed, " but because "there is no other alternative, " This
type of suggestion is embodjed in a book Lty Frank M. Coffin, a former
high official in the Agency for Internatmnal Development entitled,

W1tness for Aid. In it, he admits that the relationship between economic

development and political development is weak theoretically, but he
points out that in practice, it seems to hold true, He quotes AID Ad-
ministrator Bell's testimony in the.1963 Hearings on the Foreign Assist-
ance Act, ""Although the possibility of economic progress leading to
p011t1ca1 backsliding cannot be ruled out, there is no clear case of this
phenomenon among countries to which we have extended substantial

amounts of dovelopment assistance, " 40

Along with the conviction that economic and political progress
go hand in hand is a fear of what a conscious policy of political develop-
ment would involve. By having such a policy, "we would be exploiting

a doctrinaire concent of what progress is, ntl According to Coffin,

. 40Frank M. Coffin, Witness for Aid (Boston; Houghton-Mifflin,
1964), p. 153.

“Ibia., p. 123.
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democracy is actually pluralism, but influence from a conscious aid
policy, which makes '"'special mandates for the private sector, rural
sector, housing, savings ard loan institutions, etc.! would be as bad

as the doctrinaire Communist doctrines exported abroad.4

What can the United States do, then, to promote political
development in the less developed countries? We can furnish econom-
ic aid, which is a precondition for political development. And we can
"keep our own national political house in order' as an example to other
countries.43 He uses an analogy to explain his point, "The.less developed'
countries are like sailboats tacking before the wind . . . . They have not
yet charted a steady course. If only the West wind blows steadily, we
need have no fear as to the long-run course which they will choose. ndd

For Coffin and other representatives of this second position, the
link between economic and politicalvdevelopment, while theoretically
weak, is, in practice, the best premise for the U.S. aid program to

rely upon,

42prank M. Coffin, Witness for Aid (Boston: Houghton-Mifflin,
1964), pp. 123-25.

43

Ibid., p. 152.

“4nid., p. 152.

— e
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B. "Primacy of Economic Development: Political Development

Considered only in Terms of Popular Participation'

Suggestions which fall into this category also place primary
stress on economic development. However, they add certain qualifying
considerations which serve to place them in a separate category. These
authors emphasize the importance of what, for want of a better .express-
ion, can be termed '"popular participation. n5 In this analysis, the
people of the recipient country must become involved in the develop
ment process. Some advocate the '"capacity' view and argue that popular
part;icipation is 2 neccssary prerequisite for economic development,
Others are concerned about popular participations as a value in and of
itself, particularly as it relates to involving people in the "processes"

of government on local and ''grassroots' levels,

One of the best expositions of the first view, i.e., that popular
participation is a necessary prerequisite for economic development, is
‘¢contained in the writings of Professor Gustav Ranis. In an article en-

titled, Trade, Aid and What? he states specifically that, '"regardless

of the social system a particular society adopts, there seems little
escape from the fact that it must devise institutions appropriate for the

mobilization of indigenous talent and resources on a mass scale. Sus-

45It should be noted that, for these authors, popular participation
does not mean a totalitarian type of mobilization of the populous. Rather
it means an increase in the numbers of people who are included in'the
decision-making progcess in the society.
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tained growth cannot be achieved with the active participation of only

5 or 10 percent of the population. nd

The envolvement of the necessary number of people calls for
large-scale "institutional transformation." Thus, '"the traditional
practice of 'planning for resources' only, i.e., 'addjng up' probable
domestic savings and foreign aid, must, in other words, be supple-

mented by 'planning for policy' which aims at affecting the required

institutional transformation. nd?

So far, this "institutional transformation', involving more and

more members of the society, can be either totalitarian or democratic.

48

Professor Ranis, opting for the extension of the market system,

clear.ly takes the latter alternative:

Given the limitations of the machinery of govern-
ment - and given the fact that the society will want
to avoid a coercive solution - we suggest that the
only way to ensure massive participation of the
economy's human and material resources in the
development effort is to permit a larger role for
the market mechanism. 49

How then, can the U.S. government push for such an extension of

the market system in the developing countries? The most importa'nt

?().Gustav Ranis, ""Trade, Aid, and What?'"in The United States

and the Developing FEconomies, ed. by Gustav Ranis, (New York: W. W,
Norton & Co., 1964), pp. 168.

Tibia. | p. 167.

4SSee discussion on p. 166 of the article "Trade, Aid, and What?"
for Dr. Ranis' ideas concerning the extension of the market system.

“pid., p. 170.
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"market, " according to Ranis, is the foreign exchange market, The

U.S. should agree to support "sych a market continuously at a given
50
"

While going beyond "'resources calculation, " Ranis sti]] ascribes
to political development a limited role, He indicates that donor efforts
should be directed at recipient government polities, If these change,
then the needed "institutional transformat.ion" will be fofthcoming..
Economic development is still the major fbeus for Ranis, Mass partici-
pation in enlarging markets is still an elconomic concept. Its ramifi
ca'tiens for the political system is not explored. Will the consumer, the
entrepreneur, the laborer, have more political Power as a result of their

entry into the national e€économy? This important question is not, discussed,

participation! concept. Instead of advocating an extension of the market

ment activities - . Cooperatives, community development, labor union

. ...S'OGustav Ranis, ",;I'r‘ade, Aid, and What? " i The United St:ates~
and ‘the Develo ing Economies ed. by Gustay Ranis, (New York: W, W,
Norton & Co., 1964) p. 171, '
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development--which are supposed to have a 'political pay-off'. Un-
like the extension of the market, which is advocated primarily for
economic reasons, these activities are more likely to be suggestéd
for their political effects.

The reasoning behind this second suggestion is that as people
participate in organizations designed to enhance their economic well-
being, they also gain experience in the processes of democratic govern-
ment., Furthermore, the greater the number of grassroots organizations,
the more "pluralism' is introduced into a society. Technical assistance,
is, to this school of thought, the most significant form of aid as far as
political development is concerned. This idca is expressed by Pfofessor
Millikan in an article entitled, "The Political Case for Economic Develop-
ment Aid. " "Technical assistance should build institutions, not just
supply experts. The day-to-day activities of technical assistance work-
ers should convey a positive image of United States' goals. ”5_1 Thus
technical assistance programs should be selected to allow as many groups
as possible to participate in the modernization process. "We should seek
to stimulate interaction between various segments of the population. The
programs which do this, agricultural extension, local public works,

assistance to small enterprise, should be encouraged. n52

51Max F‘ Millikan, "The Political Case for Ec.onomic Development
Aid", in Why Foreign Aid? ed by Robert A, Goldwin, p. 100,

52Max F. Millikan and Donald L. M, Blackmer, The Emerging
Nations* Their Growth and U.S. Policy (Boston: Little & Brown, 1961),
p. 146.
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The two types of '"popular participatioﬁ" concepts both look
toward a growth of the private sector, or a multiplication of '"'power
centers' within the society., They differ in that the first aims at
central government policies to "free'' the private sector, while the

second would use U, S, aid directly to build grassroots organizations,

C. '"Primacy of Political Development: Economic Development

is Secondary"

The two suggestions in this category carry the conception of
political development as a program objective for AID further than either
of the two previoﬁs categories. Political development is not synonymous
with either econox;nic development or with popular participation. 4R'ather
it involves many aspects - national integrafion, institutional develop- |

ment, communications, legal development, civic education, etc,

The two suggestions differ, however, as to how these complex
goals can best be carried out. The first would stay within the context
of the present aid program, but would redirect economic resources to
emphasize and encourage political development. Its route to political
. development would be indirect., The secund type would tackle the pro-
blem directly and give, what can only be termed, "political developr-‘

ment aid, "

The first type of suggestion found clear expression in the
doctoral dissertation and subsequent writings of Robert H, Packenham.

Instead of focussing on specific activities which foster political develop-
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ment, i.e., agricultural extension, local public works, assistance to
small enterprises, 53Pa.ckenharn emphasized that the entire aid program,
capital as well as technical assistance could be usgdvas an instrument

in political development. Instead of leaving political considerations up
to the ad hoc judgment of AID officials in the field, Packenham en-
visions a more or less systematic and calculated strategy of political

development.
The nature of his approach is shown in the following quotation:

The primary criteria for a certain aid project might
be economic development, for instance, money to be
allocated for a communications system. But second-
ary and tertiary decisions about the administration of
the system, the regions and groups who will benefit
from it - these could involve political development
considerations.
It can be clearly seen that Packenham stays within the confines

of an economic aid program, but he feels that it can be ""'slanted" to

serve political development ends.

Packenham gives numerous exampies in his dissertation as to
how the aid program, as now constituted, can be made to serve political

‘development goals. He shows how the addition of political development

5?’These activities were highlighted in Max F, Millikan, "The
Political Case for Economic Development Aid, " in Why Foreign Aid? ed.
by Robert A, Goldwin, p. 107,

54Robert A, Packenham, '"Foreign Aid and Political

Development" , p. 35.



52.

considerations would result in different policy decisions about tradition-
al aid activities. In the field of public administration, for instance,
economic considerations alone might lead to an emphasis on improving
the capacity of the central government bureaucracy, whereas political
development considerations might lead to developing the capacity of
local government instifutions. In the field of agricultural extension,
economic efficiency might dictate a program centrally administered,
whereas political development needs might point to a great deal of
loc-al participation. >3
The key to Packenham's approach is not new activities, but new
programming strategy. He, more than previous authors, sees the need
to apply the principles of political development being formulated in the
academic community, '"We know enough about political development
for some responsible policy decisions - more than we are applying now. n>
His approach, he maintains, will bring no additional cost to the
United States in .many instances. It is basically a question of "just
giving some thought and attention to the political development effects
of aid. n>7 But this thought and attention will require important changes

in AID's programming and policy-making.

55Robert A, Packenham, '"Political Development and Foreign Aid, "
pp. 11-27. '

56Ibid. , 41,

57

Ibid., p. 40.

——
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The second type of suggestion in this .category, i.e., direct
political (ievelopnlent aid, has more advocates in the scholarly com-
munity than does the "indire‘ct” route described by Packenham. >8 Direct
political development aid is suggested by ‘John Nuveen in an article en-
titled, "Social and Political Aid." He states that "foreign aid to the
less developed countries, at the outset, must be primarily social and
political if it is to serve its purpose. n39 It is clear that Nuveeﬁ is not
advocating economic development aidiat all, but a different type of aid,
consisting not of loans, but of information, ideology, and political
tactics,

Lucien Pye supports this view when he says in a seminar paper
directed éo AID officials that; "it is certainiy plausible that it would be
more economical to invest directly in the areas of political development
and attitude change than to make heavy invéstments in the economic
sphere in order merely to affect attitudes and values, n60 Samuel Hunting-
ton also comes out for a direct solution both in his article, "Political
Development and Decay'" and in his testimony before subcommittee hearings

on "Rural Development in Asia"61 In his article, he states that

58As will be shown, the "indirect" route is most favored by
officials with practical cxperience in the Agency, It appears that
Dr. Packenham, during the writing of his dissertation, was obviously
influenced by prior thinking in the Agency with regard to political
development, See Chapter 4 of the present study for a discussion of
this topic.

>PJohn Nuveen, "Social and Political Ajd" ix Why Foreign Aid?
‘ed. by Robert A, Goidwin, p. 58.

0Lucicn Pye, "Political Development and Foreign Aid, " Agency
for International Deveclopment, mimeo, p. 35.

lSamuel B. Huntington, "Political Development and Political
Decay, " p, 245,
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"American policy should be directed to the creation within modernizing
62

countries of at least one strong, non-communist political party . . ."

In the subcommittee hearings, he stated that

We should inaugurate new activities directed
specifically toward political development,
These might include assistance to political
" parties, programs to develop and train
political leaders, assistance to more
broadly based and public oriented interest
groups, and more widespread support for
community development programs.
The new type of aid suggested by Nuveen, Pye, and Huntington,
is given more detailed attention in articles by Dankwart Rustow,
W. Howard Wriggins, and H, Field Haviland, Jr. Professor Rustow
speaks for the group when he say‘s, ". . . we should elevate what may
be termed 'political development assistance' to a level of equal or
greater dignity with the more traditional forms of economic and tech-
nical assistance. n64
Most of the suggestions in this group relate to the identification

and training of political leaders and to the orcanization of political

parties,

62
Decay, "

63U.S. , Congress, House, Subcommittee on Asian and Pacific
Affairs of the House Foreign Affairs Committee, "Statement of Samuel
P. Huntington, ' in Rural Development in Asja, Hearings, 60th Cong.,
Ist sess,, March 2, 1967, p. 121.

Samuel B. Huntington, '"Political Development and Political

4Dankwart A. .Rustow, '"The Vanishing Dream of Stability, "
Brookings Institution’Reprint No. 65, (Washington, D.C.: Brookings In-
stitution, 1962) p. 16. [Reprinted from the August, 1962 AID Digest,
U.S. Department of State, ] ' T
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A series of quotations will give illustrations of what the new
type of aid envisioned by thesc men would be like.

Developing P\olitical Leaders:

The most promising leaders in each country need

to be identified, encouraged, and supported in ways
‘that will be acceptable and helpful in their particular
political and social environment. The best young
people in fields related to political activity should

be sought out and helped to develop constructive
leadership careers. The values and skills of such 65
“individuals can be strengthened in numerous ways.,

Wherever the political climate permits, assistance
programs in public administration should include

the training of party and labor leaders of various
persuastions in methods of debate and peaceful
organization. This training should have priority with
instruction of engineers and public administrators, 66

Developing Political Partics:

Because political parties are the main arteries con-
‘necting the public and the government,” they deserve
special attention and assistance. The first need is

help in thinking through the basic strategy and tactics
of party development in relation to the peculiar circum-
stances of each country.

Party organizations can be enhanced by in-service
training, by special schools for party officers such

as the Institute of Political Education recently established
in Costa Rica for young leaders of democratic parties

in Latin America. And by field trips to gain first-hand
comparative knowledge of various party systems such as
those of India's Congress Party, Mexico's PRI and Puerto
Rico's Popular Democratic Partv.

65H. Field Haviland, Jr., "Foreign Policy and Foreign Politics, "

Brookings ‘Institution Reprint No. 65 (Washingtor, D, C, :Brookings
-Institution, 1962), p. 22,

Dankwart A. Rustow, "The Vanishing Dream of Stability, " p. 16,

67H. Field Havilard, Jr., "Foi-eign Policy and Foreign Politics, "

p. 23,

681114, p. 23.
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Providing Contact with Political Leaders in U.S. and Third

Countries:

Much more might be done, for example in making
it possible for professional politicians in new
democratic parties to visit political leaders who
have been successful in degeloping democratic

" parties in third countries. 9

Support sheuld be given to more effective discourse
between the leadership of the more and the less
developed countries regarding their respective
concepts of basic ends and means., This communi-
cation should be conducted through various channels,
governmental and non-governmental. It should be
based on objective, comparative analyses of various
political, economic, and social systems, and should
seek a more adequate consensus on essential values.

70

It should be noted that author.s in this group cio not necessarily
envision bilateral aid channels as the major route for this kind of aid,
As H. Field Haviland, Jr. stated in a Brookings Institution Symposium,
"The main purpose is not to inject external assistance, but to help
emerging.countries recognize for themselves that political development

is a key problem and to work out their own strategy and tactics to cope

with .it, wfl

Haviland and others also advocate that political development aid

.should be given througnh nongovernmental rather than governmental

69W. Howard Wriggins, "Politics: Purpose and Program' .
(Washington, D.C.: Brookings Institution, 1962), p. 20, :

70H, Field Haviland, Jr., "Foreign Policy and Foreign Politics, "
p. 23. ‘
_ 71H. Field Havijland, Jr., "An Operational Approach to Political
Development'' (paper presented at a symposium entitled '""The Theory
and Practice of Political Development, ' organized by the Brookings
Institution for AID officials, Airlie Farms, Va., September 12-16, 1966),
p. 5.
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channels. Y"Maximum use should be made of collaboration between

counterpart organizations: student groups working with student groups,
72

businessmen with businessmen, intellectuals with intellectuals."

In sum, then, the two suggestions made in this category are
similar in that they both emphasize the importance of complex political
development considerations for the achievement of U.S. goals in the
less developed countries. They do not rely on economic development
alone, or on economic development with popular participation. One,
however, advocates the "indirect" route, through the carefully planned
use of economic development resources. The sccond, while not ruling
out the use of traditional economic aid instruments, feels that direct
political development assistance must be given for the end result to be
achieved. The goals are similar in both cases, but the means are

different.

I, Summary and Conclusions

It can clearly be seen from the academic literature surveyed in
this section that there is no clearly accepted route to political devellop—
ment. The consensus which existed in the late 1950's about economic
development is not present in the late 1960's about political devel.opment.

There is, however, a growing body of accepted terminology, including

72H. Field Haviland, Jr., "An Operational Approach to Political
Developmeént, " presénted at a Brookings Institution Symposium , "The
Theory and Practice of Political Development, " held at Airlie Farms, Va.
September 12-16, 1966, p. 6.
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pPhrases such as "national integration, " "m.stitutionai development, "
"Iegal and administrative development, " "interest articulation and
aggregation, ' "political mobilization, " etc, There are also a series
of "maxims" such as ""political mobilization should not outstrip the
development of institutions needed to channel participation in govern-
ment', But a system of priorities has not been established, ""What to
do first, in a specific country situation? " and "How to do it? " These

questions have not been answered,

In concluding this section, perhaps the most worthwhile exercise
would be to examine the approaches to political development discussed
above and summarize some of the possible advantages and disadvantages
of each approach., The early Rostow-Millikan doctrine rests comfortably
on the automatic | between economic and political development, For-
mer AID official, Frank Coffin, felt the link \Ivas shaky, but saw more
danger in a direct approach to political development than concentration on
the "preconditions, " The suggestions embodied in this approach should
not be brushed off lightly. Many students of development have come to
the conclusion that political development requires an extensive set of
"preconditions. According to this school,.~more damage than good is
done by a "premature" attempt to stimulate democratic political develop-
ment. The contribution of this school of thought appears to be its aware-
ness of the many and complex interrelationships in development. It
warns the advocates of political development to procede slowly in a new

and sensitive area of endeavor,
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Its concentration on economic and social "preconditions" has two
distinct advantages. It is the type of approach with which the United
States has had the most experience, and hence feels the most comfortable.
It is also the approach most readily approved of by recipient governments.
However, the automatic link between the "preconditions" and actual politi-
cal development has been increasingly called into question and is, at best,
uncertain. In fact, many authors suggest that there are important politi-
cal preconditions for successful economic development, thus reversing
the sequence of preconditions. At any rate, the view that development is
Yall of a piece,'" a ”whéle fabric ‘"' is gaining ascendency. Whatever its
advantages and disadvantages, the predominant position of the ''precon-
ditions' approach in U.S. aid programs has hindered exploration of other
approaches, and thus prevented useful thinkinz with regard to the other

facets of development,

The Second.category of suggestions, i,e. economic development
with popular participation, has several advantages. In its first form,
"extension of the market system, "' it is really an economic proposal and
thus has the advantage of not straying far from traditional AID concerns.
Furthermore, there is a great deal of consensus, both in Congress and
in U.S. public opirion, that private sector development is a laudatory

goal. Finally, AID has had a good deal of experience with this approach,

There are some disadvantages to the ''popular participation through
extension of the market" approach however. It does assume that the U. S,
government will be able to pressure the other governments to "free' the

private scctor. It also assumes that a set of "policies" followed by the
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recipient country's central government will be able to penetrate the
economy in order to cause necessary changes, Furthermore, it
assumes that a certain amount of development has already occurred,
i.e., that there is a private sector to be ''unleased.' All of these
assumptions might very well be unfounded in the case of a particular
less developed country. Finally, the "extension of the market' approach
is not completely satisfactory because it posits just one solution to the
complex problems of political and economic development.

In its second form, i.e., development of grassroots institutions,
it also remains close to traditional AID activities. There is support in
Congress for the deveclopment of coops and other local institutions,
Counterpart organizations are available.to carry on the work., However,
this approach, also, posits just one type of activity leading to one
clearly defined goal, i.e., increased popular participation. Thus it
misses some of the complexity and value of a more multifaceted view

of political development,

The third type of suggestion, political development as a program
objective of AID, also has both advantages a:.d disadvantages. The
“indirect route' has the advantage of using economic resources aﬁd thus
remaining within the context of the present aid programs., At a low level
of policy, such as the influence of an American technician on his counter-
part, it would require hardly any change at all. But when it came to the
high level policy changes suggested by Robert Packenham, the required
change assumes more radical proportions. To "slant'' the program toward
the goal of political development would require high-level commitment,

almost of the type needed by a 'new type of political development aid, "
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To channel funds into certain projects and in certain ways in order to
foster political developmeht could change the set of priorities of the

aid program. In the long run, this would require new emphases’ in U, S,
foreign policy. At a minimum, more attention would have to be given
to the strategic relations between longer-run internal political develop-
" ment in the host country and external U.S..foreign policy goals and

interests with regard to the particular country.

The advantage, however, of the above strategy is that it would
not be readily apparent that a change in policy would have been made.
.Economic resources would still flow into the recipient country. The
same types of programs would be forthcoming, such as agri.culturai
vexten'sion, educational reform, and community dévelopment. Roads
would still be built and dams constructed. The recipient government
would not feel threatened by such an approach, or even need to know it
existed at all., It would, however, make much greater demands on the
administrators of the aid program and would require support at a high

policy-making level.

The second approach, that of extending "political development
aid" would attempt to influence the political process directly by a variety
of largely untried means. These would include political education
institutes, political education handbooks, in-service training schools
for promising young politicians, workshops and travel abroad for the
same group, use of educational facilities to inculcate democratic values,

even the establishment and encouragement of political parties.



.
There are several drawbacks to this approach., Because it has
‘not been tried to any great extent, it would require new skills on the
part of AID administrators and the creation of new programs. It would
also require an extensive understanding of the polit4ica1 system‘ in the
country and cultural values attached to it. Because it is largely untried,
its effectiveness is not known. Can democratic values be taught through

training programs and handbooks ?

Lastly, it is not at all sure that the recipient governments would
approve of such aid, especially if it is airected to actual or potential
opponents in the political arena. Our foi'eign aid programs are an overt
instrument of foreign policy and depénd, to a large extent, on the mutual.
ity of interest between donor and recipient governments for their success
Such mutuality is found mostly in the a;éa of economic development, and

not in the area of greater popular participation in government.

While it is questionable how mu‘c.h AID can do in the way of direct
political deveiopment-aid, it is certainly true.that there are untapped
fxossibilities in working with U.S. counterpart organizations. This last
route should be more carefully examined by AID administrators than it

has been in the past.

In conclusion, it appears that all of these approaches have
important contributions to make toward .furthering. political development.i
Because no one accepted doctrine has émerged, all should be studied
and applied where they are relevant. There is only one difficulty, The

resources of the aid program in the area of political development are
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extremely limited, The "shotgun'" approach to political development,
using all the approaches to some extent, might not be as practical as
the lack of consensus might indicate, The approach of ""slanting' the
aﬁd program's current use of economic development résources to
further political development ap.pears to offer the most promise for

adoption and success.
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CHAPTER THREE

Congressional Concern with Political Development:

The Passage of Title IX

In this chapter, we move from historical and academic concern
with political development to governmental policy-making at the present
time. Thus this chapter has a two fold purpose. The first is to indicate
the breath of influence of political development doctrines on governmental
decision-making prior to inclusion of the Title IX amendment. The
second is to study in depth, the particular developments .which led up to
the passage of Title IX in 1966. The pattern of the section, thus, will
be one of narrowing attention from very general observations to specific
analysis. The larger circles will converge on the point of particular

interest - the passage of Title IX,

I. Locii of Interest in Political Development Prior to the

Péssage of Titie IX;

There is little doubt that the backdrop for Title IX was provided
by the increase of interest and research in the field of political develop-
ment in the academic community during the decade of the 1960's, From
the time of Woodrow Wilson, the United States has thought wishfully
about promoting democracies abroad., The thought has frequently been
derided, however, as the complexities of induced political change have
become apparent, But research in the field of political development,

undertaken by academics, with its promise of realism and objectivity,
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has made this desire, again, seem realizable, The vehicle is con-
veniently provided by the U.S, programs of economic assistance which
allow U.S. entry into other societies. Political development consider-
ations need only to be injected into these programs in order for the goal
to be realized. The importance of the academic field of political develop
ment for the passage of Titlé IX is evident, Without it, it is likely that

there would have been no new initiative in this area.

Although the fact that political scientists have increasingly studiec
political development was crucial for Title IX, its relationship to the
passage of the legislation was not direct, Thecre was no specific pressur
from the academic community tovincludc a specific amendment in the aid
legislation. However, many who had studied the aid program felt that
more attention should be paid to political development. 1 The Congress-
ional sponsors of Title IX were in contact with and influenced by these
academicians. Hence their existence was important, although their
actions were minimal., The promise of information, objectivity, and

of academic approval was vital to the success of the legislation.

Keeping in mind the role of the academic community, what were
the specific locii of interest in political development within and without
the governmental bureaucracy prior to the passage of Title IX in 1966?
"Where éould the initiative for the inclusion of political development

doctrines in the aid program have come from? The list which has been

1The reader. is 'réferred to Chapter 2 of this study for a
discussion of these scholars.
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compiled in this regard is not exhaustive. Rather it is indicative of
the types of pcople who were intercsted in political development and

who thus created the environment which brought forth Title IX.

In discussing these sources of initiative, an important distinction
must be made between those sources which have a direct and specific
responsibility for the formation of aid policy and those which do not. In
the former category, three possible sources of initiative can be identified:
a) internal policy formation within the Agency for International Develop-
ment; b) policy formation within the Department of State; c¢) policy pre-

scriptions from Congress.

In the latter category are such sources as a) the Department of
Defense; b) the Office of the Vice-President; c) the Central Intelli-
gence Agency; d) Private groups such as the Society for International

Development and the Brookings Institution.

A. Direct Sources of Initiative

1. Agency for International Development

The i.'irst possibility is that the political development initiative
could have come from within the Agency for International Development.
Robert A. Packenham located several sources of péssible initiative with-
in the Agency in his 1964 study entitled "Foreign Aid and Political

Development, n2 The first of these was the community development and

2Robert A. Packenham, "Political Development and Foreign Aid"
(Unpublished Ph. D. Dissertation, Yale University, 1964).)
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educational experts in the Office of Human Resources and Social
Development, Packenham found that they had the most advanced con-
cepts of political development of any Agency officers interviewed. In

his own words, their replies to his questions demonsirated 'the most
elaborate display . . . of the concepts of the social system and political
culture approaches to political development.' He noted that the words
they used, 'participant socicty, interest articulation and aggregation,
decentralization of power and authority, importance of local government"

reflected academic vocabulary in the field of political development .

Along with these experts, Packenham discovered a nucleus of
inferested people in the Program Coordination Staff of the Agency. ' He
particularly noted that the Program Guidance Manual, .writtcn within
this office, reflected a concern for political development. 4 Contrary
to the community development and educational experts "on the fringes",
these officials were described as having a direct influence on policy

formation in the Agency.

Finally he discovered that certain officers, (though not many),
in the Regional Bureaus, showed some explicit attention to political
development in their work., The majority of these were in the Far East
Bureau and were concerned with the United States' security.—oriented

programs in South Vietnam and in Laos. > Thus, it can be assumed that

3Robert A, Péckenham, ""Political Devclopment and Foreign Aid"
pp. 170-171.

41bid., p. 187
*Ibid., p. 192.
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even without the passage of Title IX, these sources of initiative within
the Agency itself would have continued to exert some influence in the

direction of greater conern with pelitical development.,

2. The Department of State:

The second possibility ié that a political developrn. = ‘nitiat.
could have come from officials in the U.S, Department of State. The
Agency for International Development is a semi-autonomous agency,
but is under the direction of the Secretary of State., Thus, the Secretary
and his staff could have influenced the course of political development
in the Aid Program. Packenham's study pinpointed three distinct sources
of initiative in the State Department. The first was a group of high level
officials in the Department, Packenham quotes speeches by Secretary
Rusk, Assistant Secretaries Cleveland and Martin, and Ambassador
vBowles to show their interest in the political results of aid. For exv-
ample, he refers to a:statement by Harlan Cleveland, Assistant Secretary
of State for International‘ Organization, as being indicative of a '"political
development awareness.' Mr, Cleveland is quoted as saying that "the
" essence of overseasmanship is the building of political and social institutions"
with the implication that the teaching of skills is not enough. 6 Statements
like this led Packenham to believe that a concern with political develop-

ment, at least as a subsidiary foreign policy objective, existed among

some high level State Department officials

'6Har1an Cleveland and Gerard J. Mangone, eds., The Art of
Overseasmanship (Syracuse, N,Y,:Syracuse University Press, 1957), p. 3.
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subject to its influence in the matter of policy. ? Thus, Congress is not
responsible for overall policy, but does have a direct influence on at
least one instrument of that pblicy - the U. S, aid-'program. This
arhbiguous position of Congress, that of being responsible for the ""part',

but not of the "whole", creates numerous problems for the aid program,

The second question which must be asked is as follows: "If
Congress does exercise direct control over the aid program, has it
indeed been a source of political development initiative?"" The answer
cannot be a clear "yes" or '"no'", because the influence of Congress is
heterogencous. Congress is a collective body, Many individual Con-
gressmen have been able to insert their own idcas into the aid legis-
lation. 10 Certain Congressijonal Committees have become identified
with certain types of policies, 1 Thus it is inazcurate to claim that a
stecady flow of concern for political development has come from the

congressional branch of government,

9There are other foreign policy agencies which have a similar
relationship to Congress, such as the United States Information Agency
and the Peace Corps, for instance.

.lOAccording to Frank M. Coffin, it is the attitude in Congress that
unless a particular amendment is very bad, a committee will "go along"
with the particular member rather than court his bad humor and lack of
support for the legislation. Frank M. Coffin, Witness for AID (Boston:
Houghton Mifflin Co., 1964), p. 100.

11The Foreign Operations Subcommittee under Representative
Otto E. Passman, for instance, has become identified as a source of
restrictive amendments with regard to the use of funds. Many of the
budgetary restrictions on the aid program result from its influence.
Other individual Congressmen have become associated with the pro-
tection of U.S. domestic interests. The requirements that aid goods
be shipped in U.S. "bottoms, " that small businessmen be allowed to
bid on AID contracts, and that aid should be "tied" to purchases in the
United States, are examples of this pattern,




71.

Intertwined with other patterns of influence, however, there
does appear to be an interest in the political results of aid. There has
been an uneasiness about the economic development rationale. Members
of Congress have been concerned that aid "reach the people' of the
recipient countries. Very explicit in the aid legislation is the desire to
insure the development of the private sector in the recipient countries, 12
Thus the "extension of the market system, " desclribcd in Chapter 11, is
a2 well-accepted objective for the aid program in Congress. The second
suggestion, i.e., the devclopment of grassroots organizations, while
less well-known, is also a theme fdr Congressional influence.

This second suggestion is reflected in a series of vne line amend-
menté which have come from both Houses éf Congross and illustrate
the interest of particular members of those bodies. For instance, an
amendment dating from the middle 1950's provides for loans of under
$25, 000 to small farmers and is identified with Walter S. Judd., The
amendment assumes that by giving small, individual loans, more people

will be reached by American aid and local grassroots development will

be sitimulated.

2An entire section of the Foreign Assistance Act is entitled
the "Encouragement of Free Enterprise and Private Participation, "
In it, it states that it is the policy of the United States, inter alia, to
foster private initiative and competition, to discourage monopolistic
practices and to strengthen free labor unions." The Humphrey
amendment is found under this section. Public Law 87-195, Foreign
Assistance Act of 1961, (75 Stat. 424) Part III, Cha-ter I, Section 601,
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More of these amendments were offered after the reorganization
of the aid program in 1961, In that same year an amendment, suggested
by Hubert H, Hamphrey, states that it was U, S, poiicy "to encourage
the development and use of cooperatives, credit unions, and savings
and loan associations. nl3 These organizations are commonly con
sidered the essential components of a pluralistic society, and this amend-
ment thus embodfé:. a "popular participation'' concept of political develop-
ment, In the words of a 1966 Congressional Report, the Humphrey
amendment resulted in "a positive cooperative program, the creation of
a division in AID to look after coopecrative projects, the use of coopera-
tive specialists in AID's regional offices in ‘Washington and its missions
abroad, and the direct participation of U.S. cooperatives in foreign aid, nld
The Regqﬁ highlighted "the contribution that cooperatives and nonprofif
organizations can make because of their unique ability to involve large

- numbers of people and to enlist their support and services . . . nl5

D3 public Law 87-195, Foreign Assistance Act of 1961 , (75 Stat, 424)
Part III, Chapter I, Section 60!, "The Humphrey Amendment, " :

: 14U.‘S., Congress, House, Dcvelopment ot Cooperative
Enterprises--1966 Under the Foreign Assistance Act of 1961,
- A Report for the Subcnmmittee on International Finance of the
Committee on Banking and Currency, 89th Cong., second session,

1966. '

Ibid.

—
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The Humphrey amendment, discussed above, s‘ressed three
types of business organizations, - cooperatives, credi. unions, and
savings and loan associations. In 1962, an amendment was adopted
which moved from the advocacy of particular forms of business
organizations to a wider concern with the entire development of the
local community. This amendment is identified witl. Clement A,
Zablocki, a member of the House Foreign Affairs Committee, It
specified that, in giving assistance to countries having agrarian
economies, "emphasis shall be placed upon programs of community

development which will promote stable and responsible governmental

instituticas at the local level. ni6 Not only was the scope of this aimend-

ment wider than that of the Humphrey amendment, the political develop-
ment goal of promoting '"'stakle and responsible governmental institutions"
(see underlining) was specifically cited. This goal was further elabor-

ated in the House Report accompanying the legislation,

The product of successful community development

is not only wells, roads, schools, other community
facilities and new crops; it is, niore properly, the
development of stable, self-reliant communities

with an assured sense of social ard political respons-
ibility.

The Commititee believes that community develop-
ment can be a dynamic force leading to economic
improvement, social advanzement, and orderly
political growth, 17

10
Public Law 87-565, Foreign Assistance Act of 1962 (76 Stat. 255),
Part I, Chapter 6, Section 461, (underlining mine)

17U.S. , House of Representatives, Foreign Assistance Act of
1962. 87th Congress, 2d Session, House Report 1786 (Washington,
D.C., 1962), p. 26.
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In sum, although there are many threads spun from the loom of
Congressional pressure, one of these is ‘certainly concerned with
political development. Prior to 1966, there was, however, little
awareness of an academic field of political development with findings
relevant to tHe aid program. Rather, there existed an unstated assump-
tion, on the part of Congress, that development should involve the
population of the recipient country, should result in a thriving private
sector, and should stimulate the growth of pluralistic organizations and

local institutions.

B. Indirect Sources of Initiative

The sources of initiative, discussed below, did not have direc't
control over the aid program. They were not responsible for policy-
making in the same sense that AID, the Department of State, or Congress .
is. However, their existence created the environmenf from which Title
IX sprang, and in some cases, their influence was important for the

passage of the legislation.

1. Private Organizations:

Two private organizations were c.enters of initiative on the
Washington scene prior to 1966, The first of these was the Brookings
Institution. This private research organization had inspired and financed
a good deal of research in the area of polifical development, including
the 1964 study by Robert A, Packenham on "Folitical Development and

U.S. Foreign Policy.'" Its Director of Foreign Policy Studies,
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Dr. H. Field Haviland, Jr. had formulated a concept of 'civic

18

development" whi:h had been quite influential in the academic world,

The second organiéation was the Society for International
Development. This Society was not a research organization as was
the Brookings Institution, but rather was a private grouping of business-
men, bankers and others interested in the development process. It had
organized a subcommitfee to study political development under the chair-
manship of Mr. Dana Reynolds. This same Mr. Reynolds was also an
official of the Agency for International Development and through him the
Society had a leavening influence on the course of political development

in the Agency.

2. The Office of the Vice-President;

Since 1964, the Vice-President of the United States had been
Hubert H, Humphrey. His interest in political development had been
illustrated by the "Humphrey amendment' which, as seen earlier,
concerned the development of cooperatives, credit unions, and savings
and loan associations. The continuing interest of his office in political
development was shown by the participation of Mr. John Rielly, an
assistant to Mr. Humphrey, in the "Coop Month Seminar' held by AID

in October of 1966. His seminar speech is notable for its explicit

8This concept is well developed in Dr, Haviland's article,
"An Operational Approach to Political Development, " Brookings
Institution Symposium, Septernber 12-16,
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attention to the political development objectives of‘the Humphrey amend-

ment. In it he states that "the Humphrey amendment accents plural-
19
1

ism. He continues by saying the following:

In straight government-to-government assistance
programs, there is an unconscious tendency to
aid government--to aid top-level sectors; a tend-
ency to encourage monolithic governmental pro-
grams and development. We need to help the
countries design devices to transform the social
and economic structure for broader participation.
The cooperative is a unique economic device to
facilitate decentralization in decision-making;

to provide the mechanics for economic, social,
and political decisions at the lowest levels, 20

He concluded, that in carrying out the Humphrey amendment,
"we have been laying an imnortant foundaticn for the political develop-
ment which is being widely discussed today. 21 The Vice-President's

Office, as can be seen from the ahnve quotations, definitely constituted

a source of political development initiative,

3. The Central Intelligence Agency:

It is common for those familiar with the activities of the U.S.
Government to state that '"the only organization really involved in stimu-
lating political development abroad, at present, is the Central Intelligence

Agency, n22 The contribution of all the other sources of initiative men-

lc)John Rielly, "The Five Year Record of the Humphrey Amend-
ment'" A, 1.D, Coop Month Seminar, October 20, 1966, AID Mimeo, p, 2,

*Omhid. , p. 2.
2lnid., p. 2.

.

22 . . . . .
I hecard this statement made several times in my interviews

with Agency officials. See Chapters 6 and 7 of the Lresent study.
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tioned in this section consisted primarily of interest in the problems
of political development. None were actively engaged in political
development "work'". It is impossible to give any picture of the
Central Intelligence Agency's activities in this regard, but it has un-
doubtedly been concerned with both grassroots development and with
the evolution of alternative forms of leadership in the recipient

countries.

4. The Department of Defense:

The Department of Defense has had an interest in political
devclopmcnt particularly as it relates to "counter-insurgency." There
has been a growing realization that "wars of national liberation" are
political, and must be "fought" primarily on the social, economic, and
political fronts, 23 The concern of the Department of Defense, however
is not with‘ political development as an objective in its own right.
Rather, it is concerned with stopping counter-insurgency movements
and the political problems associated with them. In many cases, the
situation must already have reached the stage of actual combat for the

Department of Defense to become concerned.

23As a research assistant, I became involved in a project

sponsored by the Navy Department investigating the root causes of
counter-insurgency in Venezuela, The approach was one of studying
the entire political scene in the country. Political groups were
identified and labeled; and the dynamics of political processes in
the country were analyzed,
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C. Summary

Thus we can conclude that there were a variety of groups, within
and without the governmental bureaucracy, who were intereste.l in the
inclusion of political development considerations in the aid program.
There was interest and concern within AID itself 24 There was aware-
neéss among some State Department officials of the need served by
political development, In Congress, there were two types of concerns,
First, there was a general feeling on the part of many Congressmen
that aid should contribute to private and plﬁralistic development,
Second, there was a series of specific amendments emphasizing parti-
cular institutions and programs which had been adopted through the
pressure of individual Senators and Congressmen. Some of this
particular interest had cairied over to the Vice-President's office

under Hubert Humphrey.

In addition, there was the actual experience of the Central In-
telligence Agency in political development, and the growing interest by
the Defense Department in the political aspects of counter-insurgency.
Finally, there were the private locii of influence in the Brookings

Institution and in the Society for International Development,

4This interest will be discussea further in Chapter 4 of the
present study entitled, "Preparation for and Operational Changes in’
Response to Title IX, "
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II. Direct Origins of Title IX

In the previous section an attempt was made to point out some
of the groups and organizations with an interest and/or expertize in the
field of political development. Not all of these were concerned about
political development in the aid program, however. There is no evidence
that the Department of Defense put any pressure on the Agency for Inter-
national Development to move in the direction of political development,
There seems to have been little direct pressure from the Vice-President's
Office. There have been rumors that some Central Intelligence Agency
officials would like to have some of their political development activities
transferred to A,I.D., but this cannot be verified, Finally, and most
importantly, the Depariment of State exercised no real leadership in the

direction of greater concern for political development.

Thus what remains are the three sources of initiative which were

particularly concerned with political development in the aid program.

“There is the group of officials within AID, there is the Congress, and
there are the two private organizations - The Brookings Institution and

the Society for International Development,

A. The Sponsors of the Legislation: The House Foreign Affairs

Committee

Before describing the interrelationship of these three sources
of initiative, one of them must be further discussed - the U.S. Congress.
As was pecinted out, Congress had shown a concern with political develop-

ment in the "popular participation' sense of private sector and pluralistic
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development. Individual Congressmen had gone beyond this, and had
drawn attention to specific programs which they felt contributed to

U.S. political objectives abroard,

In the mid-1960's, concern with political development, which
had resulted cither from a very general conscnsus or from the initiative
of a few scattered individuals, became "incorporated' in a standing
Congressional Committee, This was the Foreign Affairs Committce of
the Housc of Representatives. Several factors made it a good vehicle
for this type of concern. First, the only major business which consist-
ently comes before this Committee is the foreign aid legislation. More-
'over, it is only the "authorizing' legislation on which the members are re-
‘quired to act. The actual appropriations are within the domain of the
Subcommittee on Government Operations of the House Appropriations
Committee. Thus, the Foreign Affairs Committee is left with little
substantive to do. Morale on the Committec is not high. As one mem-
ber said in an interview with the author, "There is a lot of dead wood on
this Committee. There is no interest in the aid program, and that is our
. major business. Only 5 or 6 members show up at hearings. I think it
is terrible, n2> Thus, the Committee on Foreign Affairs is a good vehicle
for aid policy concerns simply because it has no other way of making its
influence felt at all. If it cannot appropriate money, it must try to in-

fluence policy.

25Peter H.B.Frelinghuysen, private interview held in the House
of Represéntatives Office Building, Washington, D.C., March 21,1968,
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Secondly, the membership of the Committee in the mid-1960's
made it responsive to political development concerns. As Marion
Czarnecki, staff consultant to the Committee, explained in an inter-
view, there was a natural alliance between the "old guard" and the
young members of the Committee. The "old guard" was represented
by Clement A, Zablocki (D. -Wisc.), who had shown his interest in
pluralistic development by proposing the Zablocki amendment on
Community Development in 1962, But the real initiative came from
two younger members, Donald M. Frazer (D.-Minn, )26 and F, Brad-
ford Morse (R. -Mass, ).27 Thus, when it is said that Congress was a

source of political development initiative, it is more exact to say that

Congressman Donald M, Fraser, co-sponsor of Title IX is
a Democrat from the state of Minnesota. He is forty-four years old,
a lawyer, and a member orf the U.S. Congress for six years. Before
that, he had scrved in the Minnesota State Senate for cight years, His
father is a professor of law, and the Congressman retains both an
interest in and links with the academic community. His interest in
foreign affairs is evidenced by the fact that he served as secretary
and vice-chairr.-an of the Minneapolis Foreign Policy Association.
He ranks fifteenth on the majority side in the House Foreign Affairs
Committec, as of 1968. Information obtained from Congressman
Fraser's Office, House Oifice Building, Washington, D.C., Feb, 1958,

Congressman Morse, three years older than Congressman
Fraser, was also trained in law., Whereas Congressman Fraser's
father was law professor, Congressman Morse, himself, served as 2
faculty member of the Boston University School of Law from 1949-1953,
He showed his interest in foreign affairs by membership in various
organizations, such as the Interparliamentary Union, The Atlantic
Council, and the World Affairs Council of Boston. He was elected
to the U.S. House of Representatives in 1960, and thus has served ‘wo
years longer than Congressman Fraser, He ranks number ten on the
minority side of the Comymittee. Information obtained from Congress-
ma()n Morse's Office, House Office Bldg., Washington, D.C., March,
19568,
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initiative, during this period, stemmed from the Foreign Affairs
Committee of the House of Representatives, It is still more exact
to say that it reflects the deep concern of two members of that
Committee, Congressman Fraser and Congressman Morse. It is
now our task to discover what the interrelationship was between the
Congressional source of initiative and the other remaining sources.

fhey will become apparent as we trace the direct origins of Title IX.

B. Events Leading to the Legislation

1. The Cooperative Forum Speech of Congressman Fraser

In an interview with the author, Congressman Fraser stated that
he nirst become interested in the field of political development when he
began actively studying and promoting the aid program as a member of
the "Democratic Study Group." As he discussed the program, he began
- to ask the question, '"What does economics have to do with politics ? "' He
states that it became clear to hiia that there was no automatic guarantec
that economic resources transferred abroad would produce political re-

sults in the natiqnal interest of the United States. 28

28Mr. Fraser elaborated this idea before a meecting of the
American Political Science Association held on September 5, 1968.
The relationship between economic aid and political development is
complex, he said. Ou: aid might result in a "wrong" political output,
in a negligible output, or in some positive contribution. "When we
fool around with other peoples' society, we ought to know what we
want to do, and what the likely impact is'. From a Round-Table dis-
cussion entitled "Participation, Institutionalization and Politico-Ad-
ministrative Development: Implications of Title IX of the Foreign
Assistance Act, " Meeting of the American Political Science Association
Washington Hilton Hotel, Washington, D, C,, September 5, 1968,
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The problem both disturbed and fascinated Mr., Fraser. He
began to direct questions to academicians testifying before his Con-
gressional subcommittees on the subject. The Vietnam war heightened
his awareness of the problem. He became convinced that political
development was not being taken into consideration in U.S. military

and aid efforts in that cou.try.

During the period prior to the passage of Title IX in 1966, Mr.
Fraser was in contact with two of the sources of political development
initiative described earlier. He was influenced by the concept of ''civic
development" formulated by Dr, H, Field Haviland, Jr. of the Brookings
Institution. He was also in contact with Mr. Dana Reynolds, thz AID
official who was serving as chairman of the Subcommittec on Political
Development of the Sociely for International Development, 29 It was
Mr. Reéynolds who encouraged him to give his first speech on political
development. In the Congressman's own words, "I would say that I
came around to the concept of political development late in the game,

People in AID and the academic world were already concerned . . . n30

nghe Society for International Development is, according to
its own literature, an assemblage of persons mainly engaged in or
associated with programs of international development. Its main
purpose is to stimulate the exchange of ideas, facts, and experience
in its special field of interest. The Amcrican Economic Review,
Vol. 58, no. 3, partl, review of theCollected Papers of the Society
for International Development, June, 1968, p. 580.

‘ ODonald M. Frascr, private intcrview held in the House
Office Building, Washington, D.C., February 27, 1968,
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This Speech; delivered before the Cooperative Forum31 on
November 4, 1965, was entitled "Political Development: The Missing
Dimension of U.S. Policy Toward Developing Nations.'" It was a
crucial milestone on the road to Title IX. It was the first t‘ime that
Congressman Fraser had publically expressed himself on the question
of political development and foreign aid, and, by his own admission, "It

really firmed up my thinking on political development. n32

This speech has great significance for it is not only the earliest,
but also one of the most explicit expositions of the Congressman's views,
In it, he comes out firmly for a political development rationale for aid,
"We must take a far more deliberate and more comp~rhensive role
toward developing nations. We should systematically try to trigger, to

stimulate, and to guide the growth of fundamental social structures and

behaviors among large numbers of people in other countries. n33 He

reaffirms this broad and pervasive purpose when he states at the end
of his speech that he is advocating nothing inss than "a massive pro-

gram of political development activities., n34

31In Mr. Fraser's words, an "organization of people in and

around Washington, interested in politics., Things are allowed to be
said off the record."

2Dorxald M. Fraser, private interview held in the House
Office Bldg., Washington, D.C., February 27, 1968.

33Donald M. Fraser, "Political Dc selopment: The Missing
Dimension of U.S, Policy Toward Developing Nations', Mimeo,
November 4, 1965, p. 2.

3 bid, p. 12.
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Along with proposing a political development rationale for aid.
and ‘making several concrete suggestions in this regard, Congression-
- al Fraser asks another question in this first speech. "Who should take
responsibility for an increased 'political development' efforts? ' He is
as occupied with this question in his first speech as with formulating a
new rationale for aid. He is deeply troubled by the fact that no one in
the government appears to have primary respounsibility for political

development.

Relating this problem to Vietnam, he says, '"But, as we are
reminded so frequently, the problem (Vietnam) is primarily poli.tical.
Where do our leaders turn for éperatiﬁg competence in the political
development field? Where in Washington is responsibility centered? n35
Having concluded that no one has this responsibilily, he asks himself
where it should be placed. Not the State Department - ''Its role is to
deal with existing governments and provide reports and analysis. "

Not the Central Intelligence Age‘ncy - "Its covert nature inhibits the
feedback from experience which is essential to learning, n37 By process
of elimination, AID remains., He concludes that political development

38

should become a primary mission of AID,"

35D.M.Fraser, ""Political Development:Missing Dimension of
U.S. Policy Toward Developing Nations', p. 5.

361id., p. 5.
37
bid., pp.5-6.

381b_id. , p. 6. e
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In this first speech, the Congressman seems as concerned
about getting someone in the executive branch to pay attention to the
field of political development as with promoting any specific suggestions
of his own. In his "Cooperative Forum speech", he shows himself to
be a concerned, but not doctrinaire, commentator on United States'

foreign aid policy.

2. The House Study Mission to Chile, Peru, and the

Dominican Republic

Another important milestone on the road to Title IX occﬁrred
very shortly after the Cooperative Forum speech by Congressman Fraser.
On November 6, 1965, members of the House Foreign Affairs Committee
left on a special study mission to Chile, Peru, and the Dominican Re-
public. The purpose of the thirteen day trip was to examine the results
of U.S. aid to Chile, along with several other Central American countries.
Along with Mr. Fraser, Congressman F.Bradiord Morse, a Republican fro
Massachusetts, was an active participant. The two men, while members
of different political parties, discovered they had a great deal in common
as far as their feelings about foreign aid and political development were

concerned.

There is no formal document, such as Congressman Fraser's
Cooperative Forum speech, which indicates Mr. Morse's thinking before
the Study Mission trip. However in an interview with the author, Mr,

Morse stated that his interest in Title IX first grew out of a deep dis-
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satisfaction with the aid program. He began to realize that development
was a "comprehensive thing, "' but that '"the highest level officials at AID
were all economists,”" "They have a certain orientation, but I know that

39

life doesn't work that way. "

Mr. Morse's feelings about the operations of AID evidently did
not lead to specific action wvr.til he exchanged ideas with Congressman
Fraser during the Study Mission trip, According to Morse, "we had
both been doing independent thinking along theselines.' The fact of
discovering a mutual interest on the part of these two men, both mem-
bars of the chée Foreign Affairs Committee, cannot be overemphrsized,
This discovery undoubtéd?y encouraged them to introduce formal legis-

lation embodying their conceptions of foreign aid.

Mr. Morse traces the genesis of Title IX back to the Report of the

Special Study Mission to Chile, Peru, and the Dominican Republic which

emerged from this trip. He states that the Repor! vias written in his
office by an assistant, Miss Linda l.ce, 40 It car. 2 assumed,. therefore,
that the Report embodies primarily the ideas of that office. It presents
some interesting similaritiés and contrasts to Mr., Fraser's "Cocpera-

tive Forum Speech, "

3¢
3"F. Bradford Morse, private interview held in Congressman

Morse's Office, House Office Eldg., Washington, D,C., March 5, 1968.

401114,

— e
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Most important, the Study Mission Report does not attempt to

formulate and deliver a new rationale for foreign aid. Its suggestions
are made with reference to a specific aid prosram (Chile), and .th'us take
on a more limited character, Congressman Fraser labeled political
development as the "missing link" in U, S. relations with developing

countries. The Study Mission Report does not mention the term '"goliti-

cal development, " But its main criticism of the Chilean aid program ir
that it has been "deficient in the encouragement of broadened participa-

tion" - a criticism with heavy political development overtones,

Broadened participation can result frora an increase

in national consciousness and a desire to sce the

country progress, from active participation in the

political processes which result in policy decisions

affecting the people, and through direct involvement

in problem-solving at a level close to the citizen, 41

The Report contends that the solution to this problem is decentral-

ization of decision-making achieved through the growth of pluralistic
institutions. This growth was also stressed by Congressman Fraser,
but there is a difference in emphasis. Mr. Fraser was interested in
"organizations based on economic or community interest because they

could become 'the source for popularly-based political movements, n2

The Study Mission Report was interested in these groups for their possible

4'l:U.S. » Congress, House, Report of the Special Study Mission

to Chile, Peru, and the Dominican Republic, 89th Congress, 2d Session,
(Washington, D, C.: U.S. Government Printing Office, 1966) p. 5. The
Study Mission was comprised of Congressmen Edward R, Roybal,
Dcnald M. Fraser, and . Bradford Morse. The trip lasted from
November 5 to 19, 1965,

2
4 D.M.Fraser, "Political Development:The Missing Dimension

of U.S. Policy toward Developing Nations, ' Mimeo , p. 8.
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contribution to development and only secondé.rily because fche‘;' expose
the people '"to democratic experiences of mutual cooperation in pursui‘t
of common goals. n3 Furthermore, the Report seemed as concerned
a'.bout ""decentralizing decision-making'" in the U.S. aid program as in
decentralizing decision-making in the less developed countries, Most
of the specific suggestions concerned the groups in the United States
which should be involved in the aid program rather than how pluralistic
development abroad could be encouraged. Organizations mentioned in
this connection weré the National Farmers Union, the U.S. Cooperative
League, the American Farm Bureau Federation, and the Interunational

Development Foundation. 44

A difference is also evident in the emphasis giveh to the need
for research in the two documents. The Report does not stress the need
for research for the implementation of its suggestions. This is in keep-
ing with its dominant theme that the answer to Chile's development pro-
blems is relatively simple - broader participation of its people in its
"government and in its development process - and requires no analysis.
.InA the ten recommendations of the .R-egort, n.ot onc"mentions additional
research in field of political de;relopment. 45 By comparison, Congress-
man Fraser's very first suggestion was the "the Agency should create

46

a top-level political study and research staff, "

4.3.U.S. » Congress, House, Report of the Special Study Mission

‘to Chile, Peru, and the Dominican Republic, 89th Congress, 2d sess.,
(Washington, D. C. :U.S. Government Printing Office, 1966) p. 5.
'44Ibid. » pp. 5-6.

431pid., pp.7-8.

465 M. Fraser, "Political Development:The Missing Dimension:
of U.S, Policy toward Developing Nations, " mimeoc. b. b.
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This last point clinches the argument that, although manv of
the specific suggestions are similar, the approach of the two documents
is quite different. Congressman Fraser sees a new rationale for aid in
the findings of the academic field of political development, The Report
embodies no pervasive doctrine. It conveys more of an instinctive pre-
ference for the decentralization of decision-making, both in the recipient

country and in the aid program of the United States,

3. The Twenty-five Republican Congressmen's Statement

on Foreign Aid:

The "Cooperative Forum Speech" of Congressman Fraser and the
Special Study Mission to Latin America both fell during the autumn of 1965,
During the spring of 1966, hearings on the new Foreign Assistance Act
began., During the interim, Congressman Morse's staff had not been
idle. First, they had written to one hundred academicians in the field
of aid studies to question them about political development and foreign
aid. Miss Linda Lee, an administrative assistant to Congressman Morse,
‘stated in an interview with the author that '"the general reaction was
favorable, Most felt what the aid program could be used to do this
{ promote political development], but some reservations were expressed,
such as the fear of too much involvement, etc. This gave us encourage-

ment to go ahead with the legislation, however. n4?

7Intervi’ew with Miss Linda Lee, Administrative Assistant
to Congressman Morse, March 29, 1968,
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Along with "sounding out" academic opinion, the Morse office,
during this éeriod, took another initiative., In February and March of
1966, a group of 25 Republican Congressmen drafted a statement on
foreign aid entitled '"New Direction and New Emphasis in Foreign Aid. 48
Mr. Morse was the chairman of this group. In the documént, the 25
Congressmen stated that they would support a "constructive program
of foreign aid. They, then, outlined the necessary components of such
a program. The statement is divided into two parts: the first is a gen-
eral statement of philosophy and purpose; while the second contains

some 32 specific recommendations.

It is difficult to form an overall impression from the Congress-
men's statement., As is so often the case with a "group'" document,
there are many strands brought together in the Republican statement.
Some are very new, while others are old., It appears likely that Con-
gressman Morse, and pérhaps a few others, suggested those recom-
mendations which are closest to a "political development doctrine",
while other recommendations were included to appease the majority.
An example of the latter is the justification given for the aid program of
"f1ght1ng communism. " U.S, aid is said to be needed "where Communist
promises have appeal becausc rising expectations have been inadequately

fulfilled. n49 This idea is not part of the political development doctrine

8Concrres sional Record Reprint, "New Directicns and New Emphasis
in Foreign A1d ""Vol. 112, no. 45, March 15, 1966.

491b1d , p- 1.



92.

and is explicitly denied b, Congressman Fraser in his "Additional

Views on the Foreign Assistance Act of 1967, n>0 Another example is

the call to "identify U.S. aid with a U,S. label. n>1 Political develop-

ment considerations would encourage the United States to remain in

the background in the aid-giving process.

The Republican document, however, moves onto political
development territory when it expresses opposition to economic develop-
ment as the goal of aid. ''"The task of development might best be ex-
pressed not in sterile economic terms, but in terms of people . . . A
human infrastructure where the people are engaged and engage them-

n>2 The

selves in the process of development can assure progress . . .
Republican Statement is very close to Congressman Fraser when it

focuses on "the people.' "Sure [sic] the purpose of U.S. aid is to help

50In his "Additional Views, " Congressman Fraser condemns

two "myths'attached to the aid program. The first is that by economic
progress we lessen the likelihood of a Communist (or radical) takeover
in these countries (the LDCs), and the second is that "when a Com-
munist threat exists, economic aid provides an effective answer, "

The promotion of these myths will causc '"the public to become dis-
enchanted and the legitimate and useful ends to be served by well-
constructed aid programs will be lost in the withdrawal of public
support. ' The Report of the Comrnittee on Foreign Affairs, Foreign
Assistance Act of 1967, House Report No. 551, 90th Congress,

1st Session, p. 119,

4 51Congressiona.l Record Reprint, "New Directions and New
Emphasis in Foreign Aid, " p. 1.

21id., p. 1.

———
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people achieve progress. Unless the people benefit from development

efforts, no meaningful progress can result from foreign aid. n>3

Congressman Fraser and the Republican Congressmen agree
that there is only one valid purpose for the aid program. Congressman
Fraser calls it "political development, " the Republican Congressmen
call it "popular participation.' Mr., ‘raser says,l "If we can't promote
political development with our aid, then we should neo! be giving it. u>4
The Republican document states, "No government to government aid
should be extended to any country that shows no interest in holding
popular elections, establishing broad suffrage, or creating a civil ser-
vice system based on merit. n>> Although they both recognize one valid
'pu'rpose for aid, there is a difference. Congressman Fraser wants to
reach the people inorder to create democratic institutions which, he feel:
are the "ultimate U.S. national iaterest in these countries." In the
Re publican document the desire to reach the people is couched in more
conventional terms. The people are neéded for development to get under
way. The people should benefit from development. And finally, if and

only.if U.S. aid reaches the people will the '"bond of gratitude'" be forged

53Compare this statement taken from the Republican state-
ment with a sentence from Mr. Fraser's speech. "I am proposing
“that the U.S. become involved with the people of the developing
nations and work with them as they shape their own future. It is
our failure to become involved with the various elements in a
developing society which is the focus of my concern. "

Donald M. Fraser, "Political Development: The Missing
Dimension of U.S. Policy Toward Developing Nations, " Mlmeo p. 3.

54Dona1d M. Fraser, private interview, February 27, 1968.

5C'Iongressiona‘l R - Reprint, "New Directions and New
Emphasis in Foreign Aid, " p. 2.
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which will insure peace and stability in the world., In sum, Congress-
man Fraser is concerned that aid be used to build political institutions,
a more difficult requirement than that it simply reach and involve '"the

people. "

Another difference concerns the specific suggestions contained
in the two documents. The suggestions made by Congressman Fraser
are merely tentative ones. He is more concerned with getting someone
in governrrient to pay attention!totheproblem of political development
than in pushing his own solutions. He sees the proposed solution of
piuralism as a hypothesis which, although firmly believed in by himself,
should be tested in practice., He recognizes that there are other dimen-
sions in the political development process, such as national integration,
which need attention. His emphasis on pluralism is just the beginning

56

of a "massive progr‘am of political development activities, "

The Republican statement, on the other hand, begins and ends
with pluralism. The Republicans definitely are pushing their own solution
to theproblem. Pluralism is what is needed in the less developed coun-

tries and the way to achieve it is "pluralism' in the U.S, aid program.

56Donald M. Fraser, '"Political Development: The Missing
Dimensjon of U.S. Policy Toward Developing Nations, "' (Speech
delivered to the Cooperative Forum, Washington, D, C., Novembet,
4, 1965), mimeo, p.l12.



95.

Private and voluntary organizétions should bear the major responsibility
for U, S, aid. 57 Multilateral organizations should handle industrial

and economic development projects. Thus freed from other responsi-
bilities, AID would become, in effect a clearing house for the activities
of non-governmental agencies. With a multitude of agencies involved in
development, the role of AID would diminish greatly. The Republican
statement is as much for decentralizing decision-making in the U, S, aid

program as in encouraging pluralism abroad.

There is a last, important observation to be. made concerning
the ideas of the Congressional sponsors. Both Morse and Fraser lean
toward a concept of direct political development aid as identified in
Chapter II. However, Congressman Fraser carries this idea further
than Mr, Morse does. In an interview with the author, Mr. Fraser
stated that '"'political parties are the least sensitive, best point of entry
for the U,S.," It is through open discussion rather than actual pressure

tactics that the best results can be achicved. When politicians talk to

57For example, it is suggested thatAmerican business lend
not only its financial resources, but its executive and training re-
sources as well, The U.S, labor unjons should be asked to help
organize the labor force of the developing countries, the major farin
and agricultural workers organizations should be drawn in, and
private foundations and U.S. colleges and universities should be
.involved in resecarch programs of their own, Church groups,
womens' organizations, professional societies and student groups
should all be encouraged to establish ties with their counterpart groups.
The American political parties should have much more contact with
. politicians in developing countries, particularly in Latin America.
Finally, the governments of individual states such as California and
New Jersey should become involved in "state to country' programs,
Congressional Record Reprint, "New Directions and New Emphasis
in Foreign Aid, " p. 1.



96.

each other in the realm of ideas, then cross fertilization takes place.
This exchange could take place in a conférence between American poli-
ticians and their counterparts, say every five years. n>8 It is signi-
ficant that practicing politicians have more faith in this type of direct
influence than do AID officials, as revealed in their interviews in‘

Chapters six and seven,

In summary, it is tempting to conclude that as the ''pure' politi-
cal development doctrine, expressed in Congressman Fraser's Coop
Forum speech moves out into the Congressional "atmosphere, " it has
to change character. In order to achieve wider support among Con-
gressional colleagues, it becomes "popular participation' and .”growth
of pluralism'instead of political development, Furthermore it begins
to imply a much more active role for the U.,5, private sector and less

for the Aid Agency.

>8ponald M. Fraser, private interview, February 27, 1968,
There are a series of other '"direct political development aid"
suggested by the Congressional sponsors in speeches and private
discussions:

1. A conference of representatives from countries with
a diversity of languages to discuss common problems.

2. Center for Democratic Development with repr esentatives
from U.S. political parties to develop operating programs in the area
of political dcvelopment It would resemble the War Collegc to utilize
and analyze U.S. experience in this area.

3. Training for students from LDCs in the relationship
of ideology and development.
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C. Passing the Legislation

1. Form of the Legislation:

Thus, by the spring of 1966, both Cohgressman Morse and
Congressman Fraser had developed some definite ideas about the U.S.
program of foreign aid and how to improve it, They had tried to make
their ideas known in various ways. Both Congressmen had given speeches
on the subject. They had asked questions of those who came to testify
before the Foreign Affairs Committee. They had embodied some of their

ideas in a formal report to Congress -~ The Report of the House Study

Mission to Chile, Peru and the Dominican Republic. Finally, Congress-

man Morse had taken a major step to involve other members of his own

Party, with the issuance in March, 1966 of the Joint Statement of the 25

Republican Congressmen .

Evidently such initiatives were not completc::ly satisfactory to the
two Cbngreésmen. Sometime during this period, the idea came to them
of introducing formal legislation. Such a move would crystallize and give
emphasis to their ideas. It is true that there had been contact between
members of the two Congressmen's staffs and officials in the Agency ior
International Developmeqt who were interested in political development.

It is also true tha.t the Congressmen had been in contact with academicians
in the field. But the initiative for the amendment came from the Congress

ional sponsors and not from any outside influence. 5,9 The contact they

59Seve ral AID officials told me in interviews that they were
sure that ""Title IX was ah AID egg which was hatched by Congress. "
Close study of the record and conversations with individuals close
to the situation does not bear this conclusion out,
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had had with actual aid programs in the various countries they had

visited provided the greatest stimulus for Title IX.

Once it had been decided upon to draft legislation, the next
step was to decide on the form it should take. First, it was decided
that the amendment should not be an insertion into any other section
of the legislation. Contrary to preceding amendments, such as those
sponsored by‘Mr. Humphrey and Mr., Zablocki, the new amendment
would stand by itself, under its own "'Title'. It wouid thus have its
own heading, and conscquently, there would be the pos siBility for more

sections to be added in the future,

Secondly, it was decided that the amendment would be a general
statement of guidance to the Agency for International Developrﬁ'ent
rather than specific instructions to emphasize a certain organization
or program. Previous legislation had'é'mphasized the institutional
means to be used (such as cooperatives, or community development
programs), but had left the end of democratic development unstated. In
the words of Marion Czarnecki, staff Consultant to the Committee,
Title IX was meant to ""blanket all the pfeceding legislation' and em-

phasize their collective underlying intent.

Thirdly, it was decided that the words of the amendment must

‘be carefully chosen in order to insure passage through Congress. The

0Marion Czarnecki, Staff Consultant to the House Foreign-
Affairs Commitiee, private interview held in the Housec Office Building,
Washington, D.C,, March 27, 1968,



99.

decision was made to couch the amendment in innocuous and non-
controversial language. The term "political development, " for instance,
would not be used. It vi.ras recognized that the amendment, however,
might be so general and so universally "acceptable' as to be almost
meaningless. Those drafting the legislation expected that the accompany
ing Report of the Committee would remedy this defect, in drawing up

61

more specific guidelines for the aid Agency,

2, Securing Support for the Legislation

The result of the above considerations was a text of only one
sentence in length. The full heading and wording of the legislation was

as follows:

Part I, Chapter 2 -- Development Assistance

Sec.28l, In carrying out programs authorized in this
chapter, emphasis shall be placed on assuring maximum
participatior in the task of economic development on the
part of the people of the developing countries, through
the encouragement of democratic private and local
governmental institutions,

According to Linda Lee, Congressman Morse's administrative
aésistant, there was little problem in getting the amendment inserted in

the legislation omce the’Committee's Chairman, Thomas E. Morgan,

6l

The foregoing analysis of the drafting of Title IX was
compiled from interviews with its Congressional sponsors, their
administrative assistanis, and staff consultants to the Committee
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had approved. It did not come up for discussion on the floor of the
House and there are no recorded debates on its adoption. Miss Lee
said, however, that she understood that it had become an issue in

the internal bargaining of the.Conference Committee and that it had

. been allowed to remain in return for something that the Senate wan.2d

included in the legislation, 62

3. Analysis of Title IX and Its Cdngressional Report,
House Reporf 1651

The amendment introduced in 1966 did not tell the Agency for
International Development to "do" or to '"refrain from doing'" anvthing

specific. Rather, it stat:d that "emphasis shall be placed on assuring

maximum participation. . ." The use of the word "emphasis' does
not appear to create a binding, legal injunction. Its use in legislation

63

is rather unusual.

The phrase, "in carrying out programs authorized in this chapter™"
makes clear that the amendment is to be carried out through the regular
economic development programs of the Agency. The programs which
are authorized in the chapter under question are ¢conomic Jevelopment
programs. Title IX does not authorize new programs of a purely politi-

cal development nature.

Miss Linda Lee, Administrative Assistant to Congressman
F. Bradford Morse, private interview held in the House Ofnce Building,
Washington, D.C., March 29, 1968,

63The judgment of Mr, Stephen Fletcher, Vice-Presiden: and
General Counsel, Western Electric Company, New York Citv. N. Y.
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Thirdly, the phrase, "maximum participation in the task of
economic development on the part of the people of the developing
countries. " is lengthy, but quite straightforward., If one stopped
reading at this point, the impression would be left that Title IX ex-
horted the Agency to involve the "maximum!' possible number of
people in its own programs of economic development. One can easily
envision large numbers of people building a road or constructing a
dam. But the concluding phrase of Title IX broadens its scope con-
siderably. The maximum number of people are to be involved, not
only directly in the "tasks of economic development", but also in-
directly, "through the encouragement of democratic private and local
governmental institutions'., One is left with the following question:

Is the emphasis of Title IX placed upon increasing participation in -
economic development or upon encouraging democratic institutions?

Why are the two phrases joined in the legislation? Is the latter suggested
'as one means of implementing the former or does it stand as an ob-
jective in its own right? Are people to be involved in certain grassroots
instituti_ons, which, in turn, are then involved in economic development

Masks? !

¥ the concluding phrase of Title IX broadens its scope, it also
diffuses it. It is fairly easy to see how A.ID. could get large numbers
of people involved building roads and dams. It is more difficult to see
how the aid program can "encourage' democratic private and local’
governmental institutions, in carrying out its programs of economic

assistance.
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The language of the amendment is, of course, the most authori-
tative account of its own purposes. Any analysis must begin with it.
Further inéight into its purposes, however, can be obtained from a
variety of sources. The source legally closest to the amendment it-

self is the Report of the Committee accompanying the legislation. The

section devoted to explain‘ing Title IX is short, approximately two pages
in length. In it, the Committee gives emphasis.to the "democratic
institutions" phrase, thus leading one to the conclusion that it is, indeed,
the focus of the amendment, and not just a suggestion for its implemen -
tation. Therc are several points which can be cited to support this con-

clusion.,

First, in the Report, the phrase, "tasks of economic develop-
ment, ' becomes simply the "process of development. n64 This change
in wording, though small, is very significant. The latter phrase is
much broader than the former. It implies social, political, and
cultural, as well as economic, components. This broader orientation
of the Report is also shown in its reference to "'social and political
instability which pose a constant threat to the gains being ach’.ieved on
economic fronts. n65 The initial impulse is to explain political develop-
ment as a necessary element in economic development, and then further

in the Report, it is emphasized as an important priority in its own right,

64U.S. , House of Representatives, Report of the Committee
on Foreign Affairs, Foreign Assistance Act of 1966. 89th Congress,
2nd Session, House Report No. .1651 (Washington, D.C., 1966) pp.27-28.

65lbid.. p. 27.°
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The concluding sentence of the Report states that A.1D. should evaiuate
American assistance rot only in economic terms, but also in terms of
the extent to which our aid encourages democratic processes. The ex-

plicit attention to political development in its own right is clear,

Secondly, all the specific suggestions inlthe Report concern the
building up of democratic institutions. '"This goal can best be achieved
f};rough the fostering of cooperatives, labor unions, trade and related
associations, community action groups, and other organizations . . . nbt
The word "democratic' in the legislation is ambiguous. A democratic
institution might simply bve onc whose internal affairs are run demo-
cr_atiéally, i.e., the election of. officers, etc, Or it might mean that it
is part of a larger "democratic society' and thus contributes to the
decision-making process of that society. The Report opts for the second
definition of '"democratic”, It is concerned about the ”incfcased partici-
pation of such groups . . . in the planning, execution and evaluation of
deyelopment undertakings. w67 Such decisions are certainly at the heart
- of national planning in the less developed countries. Hence the Report

is referring to the whole democratic fabric of a society and not just to

the internal processes of the institutions to which it refers.

Thirdly, the amendment itself refers only to democratic private
and local governmental institutions. The Report expands this statement
to include the '"'building of democratic private and public institutions on

all levels -~ local, state, and national.' The Report appears to direct

66

U.S., House of Representatives, Report of the Committee on
Foreign Affairs, Foreign Assistance Act of 1966.«89th Congress, 2nd
Session, House Report No. 1657 (Wéshmgton D.C.,1966) p. 28,

67Ib d.
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attention to the central governments of the recipient countries and

thus further broadensthescope of the amendment,

In sum, the Report adds flesh to the bones of the amendment,
but, in so doing, it actually increases its dimensions, Thus, on three
definite accounts, it allows for a broad interpretation of Title IX,
First, the phrase "economic development" becoxl'n'es '"the process of
development, ' opening the door for consideration of the social and
political components of development. Sec0nd1y, the word "democratic"
is used to apply not ,iust to the internal processes of the institutions in
question, but also to their participation in the society as-a whole.
Finally, the Report brings all levels bf governmental and private or-
ganizations into the séotlight for consideration and not just institutions

on the local or grassroots level.

The total impression conveyed by th'e Title IX amendment and
its accompany Report is that the Committee members were divided in
what they expected Title IX to accomplish. 68 There appear to be three
separate schools of thou‘ght. First, there are those who feel that Title IX
is simply a re-emphasis of concepts expressed previously in the aid
legislation. This view finds some expression in the Committee Report

on Title IX, It states that;

8This impreésion is substantiated by a series of interviews
held by the author with selected members of the House Foreign
Affairs Committee.
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'over the years . . , the Committee has

observed that there is a close relationship

between popular participation in the process

of development and the effectiveness of this

process. As a consequence, the Committce

has written a number of provisions into the

Forecign Assistance Act and its predecessor

statutes . . . The Comimittee finds that

despite these periodic expressions, popular

participation in the tasks of development is

increasing at a very slow rate, "
The implication is strong that Title IX is not new, but was felt necessar
because inadequate attention was paid to previous legislation embodving

the same concepts.

This same view is held by Clement A. Zablocki, 2nd ranking
Democrat on the Committec and a supporter of Title IX, In an inter-
view with the author, he stated that "Title IX is just a more elaborate
version of my own amendment, It is a little fancier, dressed up under
a separate Title. But it is getting at the same thing . . . . Don't call

it Title IX, call it AID's community development program. n?0

Secondly, there are those who view Title IX as broader than
previous legislation Bccause it generalizes from specific instit_utions to
include all pluralistic development, but they go no further. This view
is. reminiscent of the ideas of Congressman Morse and the Statement of

the Republican Congressmen.

69

'70Clemcnt A. Zablocki (D. -Wisc, ), private interview held

in the House Office Building, Washington, D.C., March 2, 1968.

U.S., Congress, House, House Report No. 1651, p. 1
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Thirdly, there is the interpretation of Title IX as the beginning
of a vast program of political development. This view is held alone by
Céngressman Fraser., As he said in his interview, "I consider Title IX
to be just a foot in the door. It is a way to get the Ag.ency started on
political development. Popular participation represents just one part of
political development. w1 He reiterated this idea in a meeting of the
American Political Science Association. "Title IX represents one
hypothesis about political development. It is cast in terms of pluralism

and participation, but it is certainly not exhaustive."

Thus, two of the three interpretations of TJ;.tlc IX believe that it
goes beyond previous legislation. Yet, when attempting to detail its
request, the Committee could do little more than cite the same institutions
which had been highlighted in previous amendments. Cooperatives, labor
unions and trade and relaled associations; community action programs;
even the suggéstion that increased reliance be made on non-governmental

organizations - all are found in other sections of the aid legislation.

Whether defined simply as pluralistic development or as the be-
ginning of a massive political development program, the Title IX amend-
ment and its accompanying Report opened the door to an extremely
sensitive and complex field of endeavor. It also gave the Agency very

little new guidance as to how to proceed into it,

71Donald M. Fraser (D.-Minn,), private interview held in the
House Office Building, ;Washington, D.C., February 28, 1968.

72From a '"Round-Table Discussion' entitled "Participation,
Institutionalization and Politico-Administrative Development: Implications
of Title IX of the Foreign Assistance Act, ' The American Political Science
Association Meetings, ’\\ashmaton Hiltan Hotel, Wash. D.C., Sept. 5,1968.
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D. Post-1966 Congressional Interest in Political Development

During the first two years of the Agency's implementation of
Ti-i:le IX,. Congress continued to manifest an interest in foreign aid and
political deelopment. It is the task of this concluding section to give
examples of this interest and to indicate any new influence patterns which

.might have appeared,

Post-1966 Congressional interest in political development took
three distinct forms. First, interest was shown through passage of
formal legislation, which cénsisted of additional amendments to the
".I‘itle IX section, and other changes in the Foreign Assistance Act
reflecting interest in political development. Second, various hearings
were held, both by House and Senate subcommittees, which revealed a
growing interest in political development, Finally, various Congress-
men used informal pressure tactics to force the Agency to respond to
the Title IX afnenglment, thus manifesting a continuing interest in the

legislation,

After discussing each of these three forms of interest, a per-
spectivé can be gained by discussing some of the reservations and
negative comments made by members of the House Foreign Affairs
Committee on Title IX. They will be included in the fourth and final

section of this chapter.
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1, Formal Legicslation

a) Title IX Section:

During the two years following the passage of Title X,
other junior members of the House Foreign Affairs Committee be-
came i.nter‘esf:ed in foreign aid and polifical develobment. One of these,
Representative John C, Culver, (D.-lowa), sponsored a series of addi-
tional amendments to the Title IX section in 1‘967.. While the original
amendment had been a general policy statement, the.“Culvcr Amend-
ments'" were of greater speéificity. These amendments put emphasis
on research into past and current programs, on "using the intellectual
resources" of the recipient countries, and on "civic education." This
last addition is perhaps the mosf noteworthy, for it embodies H. Field
Haviland's conception of political development and tends in the direction
of '"direct political devclopment aid' as discussed in Chapter II. It is
not unexpeéted that Congressman Fraser, who had previously shown a
keen interest in this type of aid, suggested the inclusion of this section.
It specified that programs under the economic development chapter of
‘the Foreign Assistance Act shall "support civic education and training
in skills required for effective participauivn in governmental and politica.

processes essential to self-government, "

Then, in 1968, further refinement of the legislation took place
with'the inclusion of two new secctions, Thus, at the end of 1968, the

Title IX section, in its camplete form was as follows:

73Dlonald M. Fraser, private interview, February 28, 1968.
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Part 1, Chapter 2 -- Development Assistance

Title IX -- Utilization of Democratic Institutions in Development

Sec. 281 (2) In carrying oul programs authorized in this

(b)

(c)

chapter, emphasis”shall be placed on assuring maximum
participation in the task of economic; development on. the
part-of ‘the people of the develoning countries. through
the encouragement of democratic private and local
governmental institutions,

In order to carry out the purposes of this Title, pro-
grams under this chapter shall --

(1) "recognize the differing neceds, desires,  and
capacities of the pcople of the respective de-
veloping countries and areas;

(2) wuse the intellectual resources of such countries

and areas in conjunclion with assistance provided
under this Act so as to encour age the development
of indigenous institutions that meet their particular
requirements for sustained economic and social
progress; and

{3) support civi: education and training in skills re-
quired for effective participation in governmental
and political processes essential to self-government.

In the allocation of funds for research under this chaptel R
empha51s sha’l be given to rescarch designed to examine

the political, social, and related obstaclcs to development
in countries recéi'ving assistance under part 1 of this Act.

In-particular, emphasis should be given to rescarch de-

signed to increase understanding of the ways in which
development assistance can support democratic social
and political trends in recipient countries.

Emphasis shall also be given to the evaluation of relevant
past and current prograrns under part 1 of this Act and to
applylng this experience so as lo strengthen their effectlive-
ness in implementing the objcclives of t}us Title.

In order to carry out the purposes of this Title, the Agency

primary responsible for admmlstcnng part 1 of this Act

shall develop systematlic programs of in-service training

to familiarize its personnel w1th the objectives of'tliis title
and to increasc their knowledge of the political and social
aspects ot develobment, In addition to other funds available
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for-such purposes, not to exceea 1 per centum of the

funds ‘authorized to bé appropriated for grant assistance
under this .chapter niay beused for-catrying out the ob-
jective of this subsection, 74 '

Red = 1966 original Title IX amendment
Green - 1967 "Culver amendment!
Blue - 1968 amendments

b) Other Sections of the Forecign Assistance Act Which
Reflect Concern with Political Development

The Title IX section of the Foreign Assistance Act should
not be examined in isolation. There were scveral other sections of the
Act which reflected a concern with political development, For instance,
in the policy scetion of the Act, the statement is made that "maximum
efforts shall be made in the administration of this Act, to stimulate the
involvement of the people in the development process through the en;
couragement of democratic participation in private and local govern-
mental activities and institution-building appropriate to the require-

ments of the recipient nations . . ., . n>

Further on, in specifying criteria for the Development Loan Fund,

the legislation states that:

74U.S.,‘Scmgress, House, House Report, 15263, Conference
Report on the Foreign Assistance Act of 1968, 90th Cong., 2d Session,
September 10, 1968, p. 3.

75U..‘S., Congress, House, House Report 15263, (Part I,

Chapter I, "Policy").”
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. . . +the President shall take into account . . . (5)
the extent to which the recipient country is showing
a responsiveness to the vital economic, political,
and social concerns of its people, and demonstrating
" a clear determination to take effective self-help
measures . . .(7) the extent to which the country is
making economic, social, and political reforms,
such as tax collection improvements and changes in
land tenure arrangements, that will enable it to
achieve developmental objectives more efficiently
and justly; and . . .the extent to which the country
is otherwise showing a responsiveness to the vital
economic, .political, and social concerns of its
people, and demonstrating a clear determination
to take effective self-help measures. 76

The same type of "self-help' criteria is present in the "Tech-
nical Cooperation and Development Grants' section of the act. In

addition, there is the following provision for research grants:

Sec. 211 (d) Not to exceed $10, 000, 000 of funds

madec available under Section 212, or under Section 252
(other than loan funds), may be used for assistance

on such terms and conditions as the President may
specify, to research and educational institutions in
‘the United States for the purpose of strengthening

their capacity to develop and carry out programs
concerned with the economic and social development

of less developed countries. 77

In addition to the above provisions, there are the principles of the
Alliance for Progress (Title VI) which emphasize "the degree to which

the recipient country is making progress toward respect for the rule of

‘ 7()U. S., Congress, House, House Regort 15263, (Part I,
Chapter II, "Development Assistance.,'" Title 1 - Development Loan
Fund.

77I_b_i,Cl. , (Chapter 2 '"Development Assistance, ' Title II
"Technical Cooperation and Development Grants. ) This provision was
important in the grant made to the Fletcher School discussed in Chapter 5.
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- law, freedom of expression and of the press, and recognition of the

importance of individual frecdom, initiative, and private cnterprise;”78

There is also, in Chapter 7 of the Act, a section emphasizing
the Joint Commission on Rural Reconstruction “approaéh", which reflect
a concern for grassroots development. Sec, 471 (a) '"The President is
authorized to conclude agreements with less developed countries pro-
viding for the establishment in such countries of Joint Comnmissions on
Rural Development ., . . . n9 Finally there are the predecessor amend-
ments, i.,e., the Judd, Humphrey, and Zablocki amendments, discussed
earlier in the chapter. ' It is clear that the 1967 and 1968 Foreign Assist.
ance. Acts indicate, in the well-chosen words of one observor, '"a
crystallization if not a éhiff sn United States foreign assistancé policy. n8

2., Hearings and Committee Reports Relating to Political
Development;

In this short section, no more than a mention can be
made of the various other Congressional documents which appeared in

1967 and in 1968 reflecting a concern with political development. In 196

there were at least two such documents., One was Report No. 5 by the
Subcommittee on International Organizations and Movements of the

Committee on Foreign Affairs, House of Representative, entitled "Mode:

'78U.S., Congress, House, House Réport 15263, (Chapter 2

"Development Assistance, Title VI "Alliance for Progress'").
79Ibid. , (Chapter 7, "Joint Commissions on Rural Development")

——

80Ralph Braibanti, "External Inducement of Politico-
Adminstrative Development: A Design for Strategy', in Administrative
Development ed. by Ralph Braibanti (Durham, North Carolina,
Duke University Press, 1968) p. 20.
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Communications and Foreign Policy.'" Reflected in this Report is the
concern of the Subcommittec and its testifiers with the development

of human resources and their maximum utilization in the development
process. The empioyment of modern communications on a large scale
is urged as a tool in implementing Title IX, Dr. J.E, Stepanek,

Dr, Frederick Frey, Dr. H. Field Haviland, Jr., and Edgar L. Owens,

were among those who testified before the Commuittee.

The sccond example of a concern with political development
came with Hearings held before the Subcommittee on Asia and Pacific
Affairs of the Committez on Foreign Affairs. Thesc hearings were
entitled, 'Rural Development in Asia.'" Dr, Samuel Huntington and
Dr. Gayle D, Ness both emphasized the importance of political develop-
ment for adequate AID programming. Dr. Huntington stated that ", . . in
drawing up aid programs we ought to give very careful atteniion to these
political consequences and we ought to develop criteria, analyze very
carefully the effccts of the economic programs, and discuss with the
recipient governnients the destabilizing possibilities of one line of

development against another . . . n81

Dr. Huntington also made the suggestions noted previously, i.e.,
that assistance be given to political parties, that training be given to

political leaders and that an office for political development be created

81U.S., Congress, Housec, Hearings before the Subcommittee
on Asian and Pacific Affairs of the Ccmmittee on Foreign Affairs,
Rural Development in Asja, 90th Cong., lst Session, 1967, p. 129:
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within AID, 82

The questions of the members of the Committee indicated
interest in political development, along with some skepticism of its

chances for success.

In 1968 AID itself was represented in the person of its Admini-
strator, William Gaud, on the question of political development and the
Aid Program. On March 20, 1968, Mr, Caud testified on the subject of
institution- building, He began his statement by saying that "I am here
today to discuss the basic point of A,I.D,'s programs - people. " 83
Then in his statement, he pinpointed what he felt was the relationship
between the work of AID and political development. ''The purpose of the

host of activities we engage in is to improve the climate so that political

and social development can take place. n84 He stressed the '"indirect
approach'' of the Rural Works Program, and gave other examples of what

AID was doing, in a round-about way, about political development.

In addition to Mr. Gaud's testimony in 1968, there was interest,
in political development on the Senate side sparked by a ""Survey of the
Alliance for Progress' made by the Subcommittee on American Republics
Affairs. In particular, a Report written 'by Mr. Pat Holt, staff coﬁsultant
for the Subcommittee, on the ''political aspects! of the Alliance stimulated

discussion on the question of political development. In his Report, Mr.

82U.S. , Congress, House, Hearings before the Subcommittee on
Asian and Pacific Affairs of the Committee on Foreign Affairs, Rural
Development in Asia, 90th Cong., lst sess., 1967, p. 47. ‘

83U.S. » Congress, House, Committee on Foreign Affairs, Hearings
on the Foreign Assistance Act of 1968, H, R, 15263, 90th Cong., 24 sess.,
_1968, p. 463 '

84Ibid. , p. 468.
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Holt states categorically that "The real interest of the United States in
Latin America is neither economic nor social; it is political . ... . The
United States needs governments which see the world more or less as
we do . . . .Such governments can only arise from a set of reasonably

well-rooted, stable, democratic, political institutions. n85

Mr. Covey Oliver, who was, at the time, U.S. Coordinator for
the Alliance for Progress, commended Mr, Holt's study. '"Mr. Holt's
analysis . . . .is acute; he has caught very accurately . . .that there
is an inescapable socio-psychological dimension in international re-
lations . . ." Mr, Oliver states, in his own right, that "we must con-
ceive of the Alliance 4s a union for total development and not allow

g6

ourselves to think of it merely in terms of economic goals. " His

entire statement reflects a concern with political development.

In summary, during 1967 and 1968, many "experts' in the field
of political:development were called upon by various subcommittees to
;testify on subjects relating to political development. There was a
ferment, a growiné, though still small, number of people in the C'ongress-
-jonal branch who were concerned about political development and eager

to get the Executive branch to give it more cohsideration.

85U.S. , Congress, Senate, Survey of the Alliancc for Procress;
‘The Political Aspects, Study prepared by the staff of the Comumittee on
Foreign Relations, 90th Congress, lst S ucss1on Sept. 18 1967, p." 2.

86U S., Congress, Senate, Survey of the Alhance for Progress,
Hearings before the Subcommi‘tce on American Republic Affairs of
the Committee on Foreign Relations, 90th Cong., 2d Session, 1968,
pp. 232-233,
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3. Informal Pressure Tactics:

Interested Cong;‘eS smen knew, however, in order to obtain
ch_aﬁge in Agency operations, they had to do more than s‘imply include
"recommending' legislation in the Foreign Assistance Act and hold

hearings on the subject. They needed to bring informal pressure to bear
on Agency officials with regard to Title IX. The candid comments of the
sponsoring Congressmen, given in interviews with tHe author, are

particularly revealing on the subject of informal pressure.

Congressman Fraser, when asked how he could '"help' Title
IX, stated that "the best thing I can do is to ask questions, n87 He then
elaborated this point as follows:

I ask questions constantly, at hearings, at
meetings, at luncheons. Also, when I go
abroad, I send out a note to the Missions
that I want to talk to them about Title IX.
This gets them stirred up and they start do-
ing their homework. :

Mr. Morse, in answering the same question, revealed a
more activist and comprehensive strategy of influence. First he ack-
nowledged that not many Congressmen know about Title IX, '"but that is
not what you need . . . What you need is a few agitators to keep hounding
the executive bureaucracy and just passive support from the rest of
Congress, n89 In summarizing his feelings, he stated that, "it doesn't
matter what Congress thinks as long as Title IX is part of the law. “he

90

re-education has to go on in the AID bureaucracy, not in Congress, "

87Dona.ld M. Fraser, Interview, February, 27, 1968.
8814 |

—

89%. Bradford Morse, Intérview, March 5, 1968,

90514,
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As an example of the activist approach referred to above,
Mr, Morse obtained 60 Congressional signatures on a letter to the
.Agency. The letter requested that AID 'use funds authorized under
Section 211D of the 1966 legislation to engage broader institutional
involvement in the Title IX process . . . . We believe that AID has
within Section 211D an excellent opportunity to undertake the kind of

study that will lead to effective implementation of Title IX. n91

Mr. Morse stated, in his interview with the author, that the
above letter was a '""good way to mix substance and procedure,'" The
Congressmen, who signed the lettér, were sublly supporting Title IX,
although they didn't realize it. He felt that it was particularly signifi-
cant that all the members of the Foreign Operations Subcommittee of
the House Appropriations Committee, known to be opponents of the aid

92

program, signed the letter.

In addition, Mr. Morse stated that he had passed out speeches -
to members of his own subcommittee on Title IX, had gotten the junior
Congressmen to suggest amendments (Culver) and thus gotten them in-

volved, and had made numerous informal contacts with high officials in

91

_92Upon receipt of this letter, the Title IX Division did an
analysis of the voting record of the signatories with regard to both
the authorization and the appropriation bills. At least nine of the
signalories had voted against both bills, This letter was instrumental
in obtaining the grant for the Fletcher School discussed in Chapter 4.

This letter emphasized the Culver amendments' stress on research.
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93

the Agency to pressure them into "doing something" on Title IX.

4, Reservations and Negative Comments on Title IX

In addition to the sponsors and supporters of Title IX, several
other members of the House Foreign Affairs Committee were interviewed
with regard to the legislation. Thesc Congressmen were also supporters
of the aid program, but they were older and had more seniority than those

X. 9 They did have 'reservations' about the

members sponsoring 1itle I
amendment, Significantly, none of these Congressmen defined Title IX
as involving a political development analysis. One defined it as "being
concerned with political consciousness, the political sense on the lowest
grassroots level;'" another as "the strengthcning of the private sector,
so that U.S. investment can find a home;" and a third as "trying to

utilize private enterprize and initiative.'" One even stated that "Title IX

gets us out of long-range development -- it is a return to Point 4",

The criticisms offerred to Title IX by this group fall into two
categories. The first are criticisms concerning the "substance" of

Title IX: the second concern the "form!'" of the legislatibn_

93Examples of post-1966 speeches given by the Congressional
sponsors of Title IX include, "The Trick is People' by F., Bradford Morse
given before the conference on "Societal Change in Developing Countries:
Alternatives to Revolution' Institute of International Relations, Stanford
University, Feb. 24-26, 1967; remarks by Congressman Fraser at the
Meeting of the Socicty for International Development, Washington Chapter,
June 1, 1967 on "People and Hunger, " and an address by Congressman
Fraser at the International Development Conference, International Inn,
Washington, D.C, on February 7, 1967. Mr. Fraser also wrote an
article entitled "New Directions in Foreign AID'" which appeared in
World Affairs, Vol. 129, No. 4 (1967).

94The men interviewed included, Clement J, Zablocki (D.-Wisc. ),
Williarn S. Mailliard (R. -Calif. )e and Peter H. B, Frelinghuysen (R. -N. J.).
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a)- Criticisins Concerning the "Substance" of Title IX;

Surprisjngly enough, the most frequent criticism of -

Title IX offered by this group was that the legislation was 'redundant,
The reasons given for its redundancy vary with the definition ascribed.

to the amendment. "Title IX is getting at the same thing as the Zablocki
amendment, i.e., community development - it is already on the books. "
A second man stated that "]perhaps we can move in the direction specified
by Title IX, [i.e., supporting non-governmental forces] but a lot of aid
is given for these reasons anyway.'" A third man said that '"the criticism
implied in Title IX is over-exaggerated. The Agency is paying attention

to private enterprisc and local initiative anyway, "

Paradoxically, the other major "substantive' criticism reflected
a fear that Title IX was too extreme, it went "too far", Typical comments
in this regard were, "Don't blow Title IX out of proportion. If it is im-
plemented too much, then it will backfire and kill the program. It is not
our intention to build political parties abroad with taxpayers' money. "
Again -- "If we support non-governmental forces in the recipient countrie
we run a real risk, If the forces we support succeed, then we don't get an
credit., However, if the forces fail, then we get all the blame. We lose
either way," And finally -- "Interest in the aid program at this time is
not sufficient to support a new initiative. Political development is nice,

but it is a lot to be asking of the Agency right now. "

b) Criticisms Concerning the "Form" of Title IX:
Most of the criticism of Title IX, except for the two

types discussed above, centered around the "form' of the legislation.
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At the base of this cfiticism was the belief that Congress is powerless
to have broad policy influence on an executive Agency. For instance,
one Congressman stated that "Great policy pronouncements, like Title
IX, don't mean a thing. What Congress can do is to withold funds, or
persuade people to get rid-of personnel in the Agg;lcy, but policy pre-

scription: shoulll not be writlen into the law. n95

Another Congressman stated that Congressional amendments
should relate to specific procedures. "It is alright to put a specific
prohibition on an improper procedure - this has some effect, But thing:
which start out - 'The President should take this into consideration. .,
arc ridiculous. It is easy to write such an .amendment. Then you are

purged of the real responsibility of finding out what the Agency is actual

3 1"
doing.

A third stated that he preferred to work through informal channe’
"It is much more fruitful to sit down with Bill Gaud and other top Agency
officials and make criticisms of a particular country program than to
write policy prescriptions into law. If I, as a supporter of the program,

make a serious complaint, then the Agency really pays attention to it, "

One man summed dp this group's feelings about Title IX in a few
succinct words., "I wouldn't make a special point of opposing Title IX,

Just think it is meaningless, "

95This Congressman, Mr, Mailliard, had worked out what he
elt was the proper role of Congress vis-a-vis the aid program. "It
s impossible for Congress or the Committee to run the program. We
.re too busy, and don't have enough expertlise. We should hire somecone
1se to run it, and if we don't like the way he is doing it, then we can

ire him. But looking over the shoulder of the aid program is bad,"



