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Introduction

Since the end of World War II, the political development of
newly independent states has become an important concern of
political science theory and U.S. development assistance policy.
Political development theory and policy have evolved concurrently,
and it is only recently that theory has begun to guide decision
makers vho are attempting to encourage the development <f the
frapmented former colonial empires into modern nation-states.

This paper is concerned with the interrelationship of con-
temporary political developmeat theory, U,S., political development
policy and U,S, activities assisting political developmeiil i Uhic
Third World nations which are recipients of U.S., economic assistance.
Development theory can indicate some of the traits of a developed
polity and the variables important to the evolut .on of such a
polity. Once these variables are established, we can look at
U.S. policy and development activities to disceover first, whether
current undertakings are supported by wmodern political deﬁelopment
theory and second, what other kinds of activities on the basis of
theory and expericnce might be incorporated into U.S. political
development efforts. It is my hope and expectation that this com-

parisicn of theory with policy and implementation will suggest

practical new directions for these efforts.




I
Political Development in the Theory of
Contemporary Political Science

Political development was already a policy problem for
statesmen and decision makers before it became an important
theme of theoretical concern in contemporary political science.
Modern theories of political development have evolved over the
last ten to fifteen years in response to both the needs of
policy makers and growing recognition by professional political
scientists of the importance of this area of investigation.
These theorics have been informed hy the evnerience of policy
makers and have in turn influcnced publie programs. But none
of these theories has been shown empirically to be more valid
than the others. As this inicraction between policy makers and
political scientists continues, the theorics will be refined
from experience and will be able to suggest more effective,
appropriate public policy.

Current theories of political development range from
levels of the greatest generality to the most specific particu-
larity. While they are often quite distinct from one another,
certain elements are common to them all. They ail also have
some general problems, the most important of which is that of
defining "political development." There is no definition of

political development which is accepted by all or even most

political scientists. It is possible, however, that due to the
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exigencies of administrative necessity, policy makers in both the
developed and developing countries have a fairly firm, common
idea of what they mean by political development. The difficulty
is obviously that here the theories are not much assistance to
the policy maker., Neither the political scientist nor his
theory can tell the policy maker which is the "best" outcome
of the development process or why.

There are at least three bréad statements that can be
made abcout political deveiopment, with which most political
scientists will agree. First of all, political development is
hoth a dependent variable and an independent variable because
the political system is influenced by the society in which it
exists, but also influences that society. Thus, for the pur-
posés of research, political development can be "made" either
the: dependent or the independent variable. Second, political
development is not unilinear, that is, it does not occur in
specified successive stages. Third, probably no real political
system is totally modern or developed.

Even these three statements, especially the last two,

raise questions of definition. But if we try to make further

generalizations the problem is almost insurmountable. The
chief difficulty lies, I think, in whether one sees political

development as change, a process, or as a goal. Most of the
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current thecoretical work does not make this distinction clear.
The condition or characteristies theorists see as 'politically
developed" become confused with the institutions or processes
that will lcad to that condition. The policy maker is forced

to distinguish between the end he desires and the programs which
will get him there. Perhaps for this reason policy makers secem
to have among themselves a fairly firm idea of what political -
development is.

In political thecory, political development is a goal
although therc is not complete agreement among theorists as
to what that goul is. Theory also exanmilies the political
development process. There is more consensus among theorists
on the variables important in this progress of a nation-state
toward the condition of political development.

I will cexamine the concept of political development as
both goal and process. Since it is logical that the choice
of a goal precedes the selcection of the means to reach it; I
will consider first what the characteristics of the condition
of political development are in current theory. Second, I -

will suggest some of the variabl.es most important to the

process of political development as they émerge from the theory.




A

The Developed Polity

In his Aspects of Political Development, Lucian Pye

suggests that the aim of political development was and continues
to be the achievement of the modern nation-state as it was first
produced in the Buropean state system. Pye is looking at
political development from the point of view of the inter-
national system. Based on the nation-state, the smooth
functioning of the international system reguires that politics
behave according to certain norms, Pye attributes some of
the current confusion about the meaning of political develoobment
to the uncerwuainty of the future naturc of the international
system in which the new nation states will have to act.

The first efforts at political development were made by
Furopean colonial administrators and were attempts to regularize

their relations with the peoples of the colonies, Lo make them

" behave in a predictable manner in dealings with the citizens

and officials of the Burupean states. Initial concepts of
poiitical development thus focussed on the estsblishment of
legal institutiqns. While irn a few cases pressure for legal
reforms in the colonial world was sulficient to stimulate the

development of modern nation states, it became cvident that
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usually morc basic changes were nccded. The stress on the légal
system was pushed to the establishment of machinery to maintain
law and order. Political development was now assumed to coin-
cide with the development of an efficient, competent, rational
administration and the "suppression of all irraticnalities"
which came to the attention of the colonizers.2

Once again the conception proved too narrow. Pye suggests
that it has nuw become evident thét we must go beyond instilling
administrative skills and strive to shape the "political context”
underlying formal governments. The great problem in nation-
huilding today is that of relating the administrative and
authoritarian structures of government to the political forces'
of the transitional societies.3

As the idea of the politically developed polity evolved
from the statesmens' ideas of legal reform and administrative
efficiency and control, political scientists have proposed
many ccuceptions. All of these ultimately try to establish the
characteristics of a modern nation-state, so there are many

similaritics among thewm. They vary most along a normative

continuum. Some try very hard to be value free, to definc a

modern nation-state solely from empirical observation of modern
nation states, of‘ten establishing minirmwm, empirically, or

=

intuitively derived criteria of "modern." fThen there is a




gradual progression in theory through the evaluation of a
polity's ability to reach the goals it chooses, to the speci-
fication of certain definitely ethical characteristics es-
sential to a modern polity. The lines between adjacent con-
ceptions ailong this normative continuum may be hard to draw,
but there is a definite difference between the extremes.

Samuel Huntington and Harold Lasswell seem to have the
most "value free" conceptions of fhe developed polity. For
Lasswell a polity is developed when it has reached a "self-
sustaining level of power accumulation."” This level is reached
when the nation is ahle fo furnish its own trained personnel,
to achieve structural innovations with a minimun of coercion,
and to mobilize resources for national goals. Economic growth
as well as the willingness and capability to play a responsible
role in world politics are necessary to effective power.
Lasswell does suggest that a model of the developed polity
should be explicitly preferential, adding that the preferred
model requires an ideology of progress and cammitment to wide
participation in power as its long run goal.Ll

Huntington's conceptién is similar. The goal is a modern
society with a stable political system. ‘Political stability

will be achieved when there is a high level of political
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institutionalization. A modern polity is one in which there.is,
in addition to many, strong, autonomous political institutions,
a high level cf participation. The persistence and viability
of the polity is insured by the institutions which facilitate
the acceptance and incorporation into the system of the rising
p)

interests of a changing society.

While Lasswell sees widespread participation as desirable,

Hunlington sees it as an essential characteristic of the modern

polity but both recognize the polity's need to incorporate the
demands emanating from the society. Huntington also seems to
lay pgreater stress on the role of institutions.

Beyond this point on the normative continuum, values
the theory become much more explicit. For David Apter "to
modern means to sec lifee as alternatives, preferences, and
choices... A political system becomes a system of choice for
a particular collectivity." Government is the mecans of regu-
lating choice in a society, and a modern political system is
one in which the conditions of choice are maximized and the
"most satisfactory" mechanisms of choice (i.e., form of
government ) are selected. JChoices by governments comprise the
moral aims of society and reflect the ambitions of those
within it."6 Apter is more concerned with the process of

moderuization than with the outcome. As societies mcdernize




and industrialize choices are made through the political system
to attain the social goal of modernization. The political
system is the dependent variable in this process; the economy
is the independent variable.l Democracy may result, but the
transition is not certain and depends on events and choices

8

intervening as a society modernizces.

klo both plead that some

Seyom Brown? and J.R. Pennoc
minimal normative criteria ought to be included in an assess-
ment of a polity's development. Political and economic

security, liberty, equality and the right to participate in

Brown insists that we can affirm these criteria as objectives
of political development even if we must acknowledge the
obstacles to their achicevement that exist in the new states.t

Pennock's article, "Political Development, Political Systewms

and Political Goods," however, is a goocd illustration of the

problems we will encounter should we try to measure the degree

of attainment of these affirmed objectives. Even if we had
reliable measures, Pennock acknoyledges that it may sometimes
be neccssarybto rearrange the priorities and sacrifice some
of these normative objectives for short—rénge reasons. We
would then need to be able to weigh the relative imporiance
of all these objectives in order to dctermine the degree of a

polity's developmcnt.12




The last position along the continuum is the explicit .
endorsement by theory of the western liberal democratic polity
as thz goal of political development. Taking ten major definitions
of political developuent, Pye}'3 arrives at his own conception -
which is a democratic polity - by isolating those characteristics
most widely held and fundamental in general thinking about the
problens of developnent,

A developed polity for Pye is characterized by: 1) a
genera!l spirit or attitude toward equality. This attitude
implics political mobilization of citizens, universal laws and
recrnitment by achisvement; 2) capacily including the scope and
scale of government performance, effectiveness and efficiency
of exccution of public policy, rationality in administration and
secular orientation toward policy; 3) differentiation and
specialization, that is, the functional specificity of various
political roles in the system, but basced on an ultimate sense
of integration. These three aspects will not neccessarily fit
together easily; there is usually tension among them.1L

The inf'uence of Gabricl Almond's work on political
development is abundantly e%idcnt in Pye's conceptions of the

developed polity. In his introduction to the Politics of the

Develeping Areas, which must be the classic pionecring work on

political development, Almond dccrribes a developed polity as
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one with ccertain specialized structures which, although they are
multifunctional, have a functional distinctiveness and tend to
perform a regulatory role as to that function within the political
system as a whole., The development of these specialized regulating
structures crecates the modern democratic political system.l5
Formal governmental structures perform the authoritative
functions in tho system and penetrate the society's informal
structures. The boundaries of these formal authoritative
structures are sharply delincated and effectively maintained.
Associational intcrest groups are wide-spread thrcughout the
society. They 'regule or bring order to the performance of
the aggregative functions by other structures in the society,
helping to maintain the boundaries between the polity and the
society. A characteristic process of political sccialization
creates a distinct loyalty to and membership in the general

political system on the part of the individual, Recruitment

into political roles is based chiefly on achievement critéria

rather than ascription. There is a specialized, autonomous

system for political communication which penetratces the entire

16

society.

In another classic, Political Development in the New States,

Edward Shils describes the model of the developed polity -

political democracy - as civilian rule through representative
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institutions inr the matrix of public liberties. In Shils
theory and policy goals beccme one for he not only presents the .
political democracy as a model, but stresses that this is the
goal of the elites of the new states. (llere he is referring to
the new states in Asia and Africa.)l8
The conception of the modern order, with which elites
of the new states began, envisaged a regime of justice =~
an egalitarian, substantive justice as well as formal
equality before vhe law. It expressed a concern for
the will and well-being of the people - popular
sovereignty and a higher standurd of living through
improved technology. It required rationality - a
raticnal administration and public policy based upon
factual knowledge and desciplined judgment.
Aifred Diomont has taken a somewhat later revised definition
of a developocd polity supgrested bLy Almond®® and added to it certain

goals particular to a polity in a developing society suggested

by Robert E. Ward and Dankwart Rustow in Political Modernization

21

in Jap=n and Turkey. A developed polity is one which can

sustain new dcmands, goals and organizations in a flexible
manner.

In the case of the "developing nations" it means the
meeting of particular goals and demands. Certain of
these are given for each society, depending on its
ecology, traditional institutions and time and manner
of entering into the ‘developmental stream'. Other
demands and goals of a particular sort involving
nation-building and socio-econcmic progress can be
processed provided the system acauires certain capa-
bilities. The widening range of demands implies an
egalitarian mass society, though nothing can be
spzeified about its democratic or non-denccratic
character.2@
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Although this definition has the advantage of suggesting the

evaluation of a polity partly on certain empirical, structural-
functional characteristies, and also partly on the ability of
the polity to meet the normative criteria it has set up for
itself, it is clear that Diamont is approaching a definition
of process rather than polity.
In his most recent book Almond suggests that political
science is moving toward the development of "poliometrics" -
{the measurcment of changes of political systcms.23 The
empirical basis for the evaluation of a political system can be
viewed as 4 sct of scores of porformonce according to standards
specified Iy peclitical elites, social scientists, or philosophers
and corrected for the constraints imposed by conditions in the
system's environment.gu The measurement of performance will not
establish the values nor set priorities among,then125, but
in judging whether or not a political system is per-
forming according to a given set of norms or standards,
it is not cnough simply to come up with a set of
performance measures, one must somchowr relate these

performance measures to the objectives and strategies
of the politicul systan's decision makers. .20

There is, as Almond has suggested, a "remarkable consensus"
among, theorigts as o the traits of the developed polity. He

attributes the apparent differences among them to different

levels of gcnerali:/:ation.‘?7




The critical difference appears to lie in the degree of

explicitness of the normative characteristics included in the
model. It is obvious from the trend of this discussion that,
while therc are some non-normative characteristics - stability
or level of power - which could partially identify and specify
a developed polity, much depends on what the observer expects
of a polity, that is, what he sees the goal of the polity to be.
(Even stability assumes the goal of system maintenance.)
Especially because the elites of the emerging nations have such
an ideological conception of the end product of the development
of their nations, it would be a mistalke toc leave the questien of
the values of the polity and its performance in relation to its
goals cut of a cowception of dev -lopment, c¢ven if theory were
capable. At this point it does not seem possible to define a
developed polity without reference to the aspirations of its

members.




B

The Process of Political Development

Perihiaps because all the conceptions of the developed polity
ere influenced by impressions and observations of real polities
some of which are intuitively classified as modern, the variables
theorists consider important for the process of political development
are strikingly similer (even though these theorists are not in
precise agreement on the all essential characteristics of a modern
polity).

Underlying most conceptions of the process of political
development is the idea of a polity modernizing in the context of
a modernizing and changing society. Economic progress, industriaii-

zation and the penetration of traditional societies by the "world

w28

culture are the chief components of this frameyork. These thice

elements give rise to the necessity for a polity which can adapt

to changes in the society. and they are also the source of many of .

the ney demands to which the polity must respond in order to survive.
The variables suggested by political scientists as important
to this process of political developmeAnt may be subsumed under two

broad categori:s linked by & third.*

¥As the variables emerged from the theoretical research this typology
suggested itself as the most rational way of relating the different
variables. My categorization is probably most influenced by the
systems concept of Easton (Systems Analysis of Political Life) which
Almond (ir "A Developmental Approach to Political Systems,” World
Politics, Vol. 17, No., 2 (Jamary 1965), pp. 183-21k and elsewhere)
has carried, into the analysis of the development process, and by
Huntington's conceptual scheme (Political Order in Changing Societics).
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(some are specifically related to development of a democratic polity;
others are more universal.) One one hand there is a need for a
sense of identification with the nation, the creation of a national
comuunity in the now fragmented transitional societies. On the
other, there is a need for the creation and rationalization of
structures of authority and administration. Viable political
institutions are the link between. the national community and the
authoritative and administrative structures of the polity. These
institutions help to foster in the populace an identification with
the ional commnit orti the authoritative and administrative
structures. They also regulate, refine and transmit the changing
and rising demands of the populace to the formal structures,

1, Identification with the national community

A sense of national community and individual identificetion
is a critical factor in the development process for it is the
mjor source of support for the political system. This kind of

orientation is hindered by the gaps between groups in the society

and the low level of mass mobilization or participation in the

polity.




The gaps must be bridged, and in such a way as to decrease
other conflicting loyalties and urite the society in a loyalty
to the general polity. Individual participation in the national
polity, which itself will foster some common interests, will
then be possible and will reinforce the developing identification

with the nation-state.

In almost every aspect of their social structures the

societies of the new states are characterized by "gaps" vhich
prevent the identification of the individual with the nat',ion?9
The process of modernization itself creates these gaps, destroying
the preexisting social unity.3o Basically these are gaps betwee;‘L
the traditional and the modern. TFor Huntington the critical gap
is that between the countryside and the city -- between the most
modern and the most traditional parts of a society.31 Shils on
the other hand, finds that the most important gap is that which
separates the ordinary people from their govermment. This is the
'cleavage to which all other social gaps lead. It is characterized
by a "high concentration of initiative and interest in the ruling
circle."3?

Most of the discussion of social cleavages centers on
conflicting loyalties to certain interest or groups. Pye,

however, sees the transitional society as even more fragmented

because people do not share common orientations toward political
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action. People have nolt learned to adjust their personal
motivations to conform with certain general, publicly acceptable
reasons for public action.33 In other words , there may be

gaps in the society, but the problem is compounded by the

fact that the boundaries between the polity and other social
subsystems are not clearly defined,

The process of political socialization (unique to the
modern political system) can offsect the socialization processes
of other social systemns which contribute to particular family
or local loyaliies and social cleavage. It can create a distinct
loyally and mcubership in the part of the individual in the

3k

general political system. In transitional socileties political
socialization must be more than tcaching public school children
about their reclation to the national polity and the essentials
of citizenship. It might include explicitly the development

in each member of a sense of individial dignity and worth

[
. within the polity.3) In any casc, it involves the resocialization

of a major portion of the adult population to the national polity.




The "participation" in the polity or "mobilization" of the
citizens so often discussed in political development thecory can
be seen as a kind of political socialization process. The concept
of participation might be generally defined as "the dispersion of

initiative and interest" throughout the society -- the remedy that

Shils suggests for overcoming the gap between people and government.36

Broadened participation in politiecs may enhance control of
the people by the govermment, as in totalitarian states, or
it may enhance control of the government by the people, as
in some democratic ones. But in all modern states the
citizens become direetly involved in and affected by
governmnental affairs.

Shils' description of the conscquences of expanded suffrage
aptly illustrates the ifunction of participation as an agency of
political socialization: Ixpanded suffrage has the effect of

. ..drawing... the whole adult population periodically
into contact with the symbols of the center of national
political life Eﬁc‘ must, in the coursc of time, have
immeasurable consegquences by stirring people up and giving
them a sense of their own potential scignificance, amd
attaching their sengiments to symbols which comprehend
the entire nation.3

Sometimes the idea of participation includes the sharing by
cach citizen in the entire modernization process especially in
the benefits of cconomic modernization.39 This "sharing of the benefits"

might substitute for political participation by distracting attention

away {from political demands and by creating a "stake" for the citizen




in the modernizing polity.* Political participation on the other
hand, could have the effect of satisfying an individual's search
for identity, thus reducing the number of demands he is apt to
make on the system. It is at least equally possible, however,
that economic demands may be raised politically as the population
is mobilized. If the system cannoi; meet these demands, expansion
of political participation, especially without sufficient
agpregative institutions, can seriously threaten the poli'by.uo
Particivation by the citizen in the politiecal 1ife of the
nation is essential to the creation of a national community or
identity which in turn is necessary to the process of political
modernization. This participation is mediated in its interaction
with the administrative and authoritative structures of the polity
by certain igstitutions which articulate, regulate and aggregate
the demands made on the system. "The institutions impose political
.socialization as the price of participation."hl It is to these
institutions we will turn after looking first at the variables
important to the creation a.nd. rationalization of these formal

structures.

*This aspect of participation was dbrought out at the Title IX Research
Conference in March-April 1970 at Horthwestern University.
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2. Creation and rationalization of authoritative and

administrative structures.

Just as the development process requires the mobilization
of the individual citizen into national political life, it also
means the organization of the fowmal structures of national
government, e, in fact, sees the necessity of a balance
between the two. llis analysis suggests that public administration
as such cznnot be greatly improved without a parallel strengthening

of the representative political processes. TFor if the participation

of individuals in the polity through non-governmental institutions

does not increase in proportion to the increase in the power and
penetration of governmental structures, rising interests will
politicize the governmental structures in direct attempts to forece
the govermment to respond to their demands and the autonomy of the
government will be l;h:c‘e:"cltenc-*d.L‘2

The development process requires a political system that is
able to respond to rising demands for change, to innovate policy,
to penetrate the society to pi:'omote reform by state action. Such
capacity implies autonomy of the political system Trom other social

subsystems, and the power to make, not just to declare law. It also




requires rationalized authority and differentiated, functionally
specialized and distinct structures.'3

One variable essential to autonomy, functional specialization,
and adaptibility -- to capacity -- as the first colonial
administrators recognized, is a neutral, competent civil
bureaucracy. Neutrality insulates. the bureacracy from partisan
politics and also from societal pressures., It depends on attitudes

in the society toward the place of partisan politics and the proper

. . . ! . s 2 .
realm of pelitical actlon.u‘ Competence makes rationality, efficiency

and functional specialization possible.

The guestion of which variables affect the power element of
capacity is more complicated. Huntington suggests that modern
political systems differ from tradition political systems in the
amount of power in the system rather than in its distribution. In
a modern system more of the society is involved in more pover
'relationships. The problem of the authoritative structures is not
to seize power but to maze power by assimilating new groups into
the system, and organizing t};eir participation in politics. The
distribution of power "conducive" to policy innovation is, in
Huntington's estimation, one which is neither highly concentrated

nor widely dispersed. But he adds that bLhe distribution of power

which would facilitate response to some demands might hinder
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response to others. A concentration of power is needed to promote
socio-economic equality, for instance, but for political equality
power must be expa.nded.b'5
Modernization, the social process vhich occurs concurrently
with the process of political development, gives rise to new
demands on the political system as participation in the system
expands and a sense of national community is built. The formal
institutions of the govermment which have a limited amount of
competence, power, and resources musi meet these demands in soue
vay. The mediators in this process are other ingtitutions which
can regulate the demands made on the lormal govermmental structures.

3. Intermcdia::y Institutions.

Because change and modernization undermine or destroy
traditional bases of association, political development requires

.the development of new forms of association and the development

process depends on the capacity of the people to develop and

maintain flexible, complex organizations. The level of political
develornent depends in largepart on the extent to which political
activists also belong to and identify with a variety of these
"associational interest groups." Such institutions promote community
among two or more social forces. They are 'the behaviorial

manifestations of moral consensus and mutual interest." They
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maintain the sense of community produced by participation in
the system.u6

Associational interest groups process the raw claims their
members make on the system, directing them in an orderly way and
in aggregable form through the political system. Thereby these
groups contribute to maintenance of the political system's
boundaries =nd so to its autonomy.h71n the process members of these
groups acquire experience in the exercise of authority and in
decision—making.LL8

Huntington establishes o relationchip belween the level of.
institutionalization and the level of political participation. If
participation is high compared to institutionalization, social
forces will act directly on the political sphere. For a polity
to be modern it must have not only a high level of participation,
but also an institutional infrastructure sufficiently strong to
prevent unrefined, unaggregated claims from being put into the
system.2+9

The inclusion of parcchial interests represcnted by nany
strong associational groups in the national political process
reduces tension among conflicting interesté and con further

national unity and progsress toward a democratic modern polity.

As they become strong, the assoclational groups tend to become

jealous of their own rights to authority, restricting the power

of the state and checking tendencics toward politicization of all

...3._



aspects of life. 0

Although political scientists include unicns, cooperatives
and other kinds of associations within the category of the
intermediary institutions, the group to vwhich they are primarily

referring is the mass political party. Both Almond and Huntington

call the party system the distinctive institution of the modern

polity. The party is the main organization for structuring mass
participation. Other institutions are adaptations or carlr.‘yovers.51

Where traditional institutions have been able to adapt to the
needs of modern polities, the role of the party has been iess
sigmificant than under opposite conditions. Ihntington adds,
however, that mess partics, although not themselves sources of
legitimacy, can lielp to make legitimate the traditional institu-
tions that are in the process of adapting to changing conditions.52

Pye finds what he calls the "non-bureaucratic" components of
the political system relatively weak comparcd to the authoritative
and administrative parts.53 Here he is referring mainly to the
associational interest groups'especially the political parties.
The balance he believes neccessary between administrative development
and political participation derends cn the strength of the interest
groups which mediate participation.

Pye is poarticularly concerned with the politician and his

role in the development of democratic states. There is a
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concreteness about almost all modern political roles in
tra.nsitionai societies except that of the popular politician
who is "the critical key to democracy." The developing
peoples have seen how burecaucrats, judges, technicians, and
so on, work, but have no long histoery of observing practicing
politicians at work in their own communities.‘jl+
The politician has no strong ties to any particular segment
of the society, traditional or modern. He must represent the
entire runge of intlerests in the society, but can do so only in
the most general way. Yet, if purticular interests are not
clearly wsrticulated, they camnot be rationally aggregated. The
problem of fusing the parochial and trdditional with the universal
and modern leads him to the formulation of ideological abstractions
for want of better mc—:chzmisms.55
One aspect of the politician's role is to develop among his
hearers a sense of political realisn, But a realistic wnderstanding
of what democratic politics actusally involves has been missing
in efforts to instill democracy in the public life of new states.
Furthermore, especially under the conditioﬁs prevailing in these
states, conflict cxists between the ideal of democracy and what

£

is achieveble. "Leaders are often unsure of what might constitute

democracic behavior in their own troubled settings, but they are
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‘sure they have not achieved the ideals of democracy." Thus

they ofien have a deep sense of Failure or even conclude that

-
it is impossible to build democratic institutions.)6

¥* ¥ %
National identity, participaticn, association in interest
groups, effective government, all depend on a system of
communication. The communications process provides the
essential basis for rationality in mass politics, the
"eommon fund” of knowledge and information.’! Development
involves a change in the fundamental structure of the process
58 s . .
of communication.”~ The unspecialized intermittent structures
of political communication characteristic of traditional
socileties must be superceded by an elaborate, specialized
comnunication structure which penetrates the entire society anc
transmits o steady flow of information within the polity.59
The modern communication system consists »f two levels: the
autonomous, organized mass media and informal opinion leaders,
a system of face-to-face communicators. (Interestingly, Pye
finds sn increasing reliance on word of mouth communication in

the modernizing societies.) The eritical feature of this system
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is the orderly pattern of interaction between the two levels,
for these relations establish feedback mechanisms and the

real test of modernization is the extent of effective feedback,
The modernization of communications hinges, therefore, on the
integration of the formal institutions of communications with
the social processcs of communication so they each respond

GO Informal systcme must develop

with sensitivity to the other,
to interact with the mass media benefiting from the greater
flow of information, but maintaining a sense of community

among their participants. ‘The process of development is now
less dependent on increased investment in the modern mass media,
which already exist to some’degree in the developing countries.
What is needed instead at this point is the adjustment of the

informal rural systems to cach other and to the existing mass

-media system. Opinion leaders must learn to sift the messages,

61

Tiltering out the information relevant fo their special audiences.
The formal structures of the commumnications system, that is,
the mass media, can act as agents of resocialization. They can
help people of different orientations to arrive at agreements on
fundamentals and influence their publics by their behavior, to
believe in the possibility of non-partisan institutions at the

heart of public affairs. The media have potential to teach the
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behavior appropriate for a citizen who had learned only to be a
subject. They can serve as a watchdog to the virtue of politicans,
surrounding them with the constant reminder of the consequences
of political acts and inducing them to confine their claims to
the possible.62
The Comparative Politics Committee of the Social Science
Research Council, in attempting to analyze and describe the
process of develorment, suggests that it involves six crises
which must be dealt with successfully for a society to become
a modern nation-state:
1. The identity crisis - achieving a common sense of identity.
2. The legitimacy crisis ~ achieving agreement about the
legitimate nature of authority and the proper responsi-
bility of govermment. )

The pernetration crisis - govermment reaching down into
the society .nd effecting basic policies.

The participation crisis - finding the appropriate rate
of expansion of participation and meeting the accompanying
strains on existing institutions.

The integration crisis - relating popular politics to
government performance, that is, finding an effective
and compatible solution to the penetration and
participation crises by organizing the entire polity
as a system of interacting relationships.

The distribution crisis - distributing goods, services
and values throughout the society and the function of
govermment in this process.

These crises are met in different sequences and the pattern of

development will depend cn the order in which they arise.63
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The factors important in these six crises are the variables
we have been discussing, Social cleavages must be bridged. Most
citizens must participate in the national polity to some minimal
extent. Government administration must be effective in ignbvating
nevw policies in response to new demands. Power must be created
through the assimilation of new interests into the system.
Associational groups, especially parties must be organized to
articulate, agpregate, and regulate demands as well as to teach
a basic sense of community among conflicting interests. Politicians
mast learn how to participate effectively in the political process.
The communicabions system must penetrate the socicty disseminating
information and knowledge from the national to the local level
and transmitting local responses and demands to the national level.

The theory from which these variables emerge has a normative

range from the relatively value free to the obviously democratic.

In practice it is up to the decision maker to choose the value;
theory can only explain observations or predict the outcome, Thus,
vhile modernization might indeed include the development of a
mobilized totalitarian state a policy maker may select liberal

democracy as the only desired outcome of the'development process.




This is the thrust of U.S. development policy. The achievement

of this outcome depends on the manipulation of the variables of

the development process in such a way as to result in "control

of the government by the people" rather than "control of the

people by the governmeént."




II
Political Development in A,ID,'s Policy. and Program

The goal of U.S. development policy has been and is the growth of
democratic nation-states, responsive to their citizens and responsible
members of the international community. Congress provided the mandate;
decision-makers articulated the policy and U.S. missions in the dcvelop-
ing countries are novw attempting to effect it. Many problems have arisen
along the way — the choice of policies which would lead to democratic
development, the selection of implementing agents and instruments, the
reporting of activities and the measurement of their effect. This
section will trace the development of Title IX, the legislative mandate
directed specifically at political development. Then we will look at
the efforts of ihe Agency for International Development to carry out
this mandate — A.I.D.'s policy, program activities and some of the ’
difficulties decision-makers have encountercd.

A
The Congressional Mandate

For a long time the assumption that a democratic political order
would naturally emsrge once the standard of living had been raised
underlay U.S. development policy. As it became evident that a démo-
cratic polity was not the automatic outgrovwth of economic progress,
the U.S. Congress began to make much more explicit the long range goal
of democratic development and to eﬁdorse specific methods and instruments
by which this goal might be attained.

Some specific legislative provisions had already hinted at the
intent of the Congress. The Humphrey Amendment (Sec. 60L(a)) to the
1961 Foreign Assisiance Act declared a policy of encouraging the develop-

ment and use of cooperatives, credit unions and savings and loan
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associations. The legislative history of the Humphrey Amendment
indicates clearly that.the purpose of the Congress was to involve large
numbers of citizens of the developing countries in the development
process.

In 1962 the Zablocki Amendment (Sec. 461) followed. It directed
emphasis to community developrment programs in rural areas. Such

programs would promote stable responsible government institutions at

the local level. The House Foreign Affairs Committee report defined

community development:

Basically community development approaches the local
community as a whole and is directed toward helping
the people, on the village level to participate
effectively and with knowledge in shaping the future
of their own community and of their nation.3

\
[N

Sponsored by bipartisan, liberal support,iIL Title IX (Sec. 281)
was inserted into the Foreign Assistance Act of 1966. It directed
that emphasis be placed on "assuring maximum participation in the
task of economic development on the part of the people of the developing
countries through the encouragement of democratic private and local
governmental institutions" in U.S. assistance programs.

In its report the House Foreign Affairs Commitiee noted that it
had observed a close relationship between popular participation in the
development process and the effectiveness of that process. Despite the
earlier provisions such as the Zablocki and Humphrey Amendments, the
Committee found that popular participation in the tasks of development
was increasing slowly. The great potential for planning and implementation
of development activities was still largely untspped, which slowed the
achievement of the foreign assistance program's objectives. Failure
to engage all of the available human rescurces in the task of development

acted as a brake on economic growth and also did little to cure the basic

- 32 -




causes of social and political instability. The Conmittee added that it
would keep close check on A.I.D.'s activities and pe}formance in imple-
menting Title IX.5 |

Several other measures with similar objectives were also enacted.
Section 471 anthorized the establishment of Joint Commissions on Rural
Reconstruction, binational boards luv formulate and carry out rural
development programs in the countries for vhich they were established.
Section 60L(b) (2) authorized the collection of background information
regarding non-governmental participation in the development process,
needed for program formulation and implémentation. Two references
(Secs. 201(b) (7) and Sec. 211(a) (7)) to the growth of the "rule of
law" both as a moasure of developmental progress and as a consideration
in the decision to provide ansistance were also added.

In 1967 the Culver Amcndment added three new subsections (Sec. 281(b),

(e), (8)) to the original Title IX (now Sec. 281(a)). These sections

contained guidelines to be considered by A.I.D. in implementing Title IX.
Programs were (1) to recognize the differing needs, desires and capacities
of the developing countries; (é) to use the intellectual resources of
the countrics thameelves to encourage the develepment of indigenous
institutions to meet the countries’ particular reguirements for economic
and social progress; and (3) to support civic education and training
in skills required for effective ﬁarticjpation in govermmental and
political processes essential to self-government.

In research, cmphasis was to be given to work designed to examine
the political, social and related obstacles to development of countries

receiving U.S. assistance.




Emphasis was also to be given to the evaluation of relevant past

and current programs, and to applying Lhe experience gained, thereby

increasing the effectivencess of the programs for democratic development.
In 1968 a sentence was added vhich directed specifically that
emphasis should be given to research wnder Title IX desipgned to increase
understanding of the ways in which development assistance can support
democratic social and political. trends in recipient countries. A
provision (Sec. 281(e)) also inserted at that time, required the develop-
ment of systematic programe of inservice training to familiarize personnel
with the obJjectives of Title IX and incrcase their knowledge of the
social and political aspects of development.
As it has emerged, Congressional interest6 in the substance of

Title IX cenlers on popular participation in the dz:cision making process
and on the development of institutions in both the public and private
sectors through which thal participation can be organized and made
effective. People must participate in as well as benefit from development.

Title IX lepgislation does contain an cxplicit

hypothesis to be followed in our conventional aid

pregrams:  the enhancement of socio-economic

pluralism. In part this pluraligin aims at the

problem of creating tolerance for democratic

governmental institutions in social situations...

This kind of tolerance...is a change in attitudes

which will be effectively promoted by creating

Tirst a tolerance for the limitations under which

local government must .function...The principal

injunction of Title IX...is to analyze and to be

sensitive to the political, institutional and

altitudinal changes we promote by our aid.7
Western political institutions as such should not be imposed, but our

assistance should encourage institutions which foster popular partici-

pation. Title IX activities, furthermore, should respond to the needs
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and requests of the host country. Two other factors stressed as
particularly important to democratic development by concerned Congressmen
are capable, effective government and a communications system which
links the govermment with the people in a feedback arrangement and
the people with each other.

Congressional surveillance of the program has been fairly constant,
usually taking the form of hearings or specific written inguiries.
In general, the llouse Foreign Affairs Committee has recognized the
problems inherent in the implementation of Title IX. (This was
onc of the reasons for the guidelines in the 1967 Act.) Members have
commended A.I.D.'s policy dircctives and the efforts made to implement
them,8 despive Ghe frustrating inability to get a dollar ueasure ol
A.I.D.'s Title IX activitics.?

B
A.I.D. Title DT Policy

From the beginning A.I.D. policy makers have scen Title IX as a
mandate to toke more specifically into sccount the soeial and political
factors critical to development. In this sense, Title IX is broader
than political development, per se. As will be seen below, however,
not only is political development a major cmphasis of Title IX as it has
been interpreted, but the factors currently considered important to
Title IX are those which are also discussed in political theory as
variables crucial to political develcpment, These non-economic factors
should receive more emphasis relative to the economic aspects of devel-

opment which have received priority consideration,
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Development is not so much a series of independent
activities labeled economic, social, and political,

but a whole cloth, requiring an overall approach...

The nced to give more attention to the non-cconomic factors
of development, e.g. democratic institution building and
popular particiﬁation, has assumed increased importance
and priority... 0

So rcads the first méjor policy statement to the ficld on Title IX.
The Agency saw “hree related needs: 1) the need for systematic

identification of weakneszes in the govermmental and political frame-

work which inmpede economic and sogial progress; 2) the need for more

attention to and analyses of the impact of our assistance progranm

as a whole on progress toward administrative competence, national

integration, and the development of legal and democratic institutions;

I T nend

Y o4 - - LS U N N yerede 2 - e
3) the nced for mere imsginative consideravion of

G

-

strengthen and animate public ond private institutions of aubthority
and power, and to increase popular participation, for long run devel-
opmental ends, !l

As initial suggestions the Agency proposed Zoni general arcas
in which the governmental and political framework of many less developed
countries could be strengthened:

- administrative compctence - to develop "government which
is not only efficient, but honcst and just as well;"

- national integration - to "fashion a conscnsus which transcends
parochial loyaltics and interest;"

"a rcasonakle measure

~ legal institutions - to afford citizens
of justice" and to "insure that the legal system is a viable means

of achieving change by orderly methods;"

- development of demecratice institutions - to secrve as "the
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best means of reconciling stability with economic, political and
social change."12

While these institutions need noi be copies of Western models,
they should include certain elements which are characteristic of
Western models, for example, availability and free exchange of

information, non-violent procedures for the expression of opinion,

freedom of dissent within recognized boundaries, governmental

responsiveness to public interests, considerable citizen
participation in government, local and regional as well as national
goverment, orderly transfer of power with popular review and sanct.on
of govermmental performance, voluntary:associations which cut across
traditional econocmic, social and political lines, a broad distribution
of authority and power to act among groups and institutions in economic,
social and political fields, and a viable balance between the rights
and duties of the citizenry. These institutions and processes would
encourgge wide popular participation in the development process and
increase the effectiveness of that process. Popular participation
would in turn contribute to a pluralistic society "which will likely
multiply political and economic decision makers, foster self-help
incentives and quicken the pace of the development process."13

This first policy statement emphasized that: "since our
influence will not be neutral regardless of our intentions, plainly
it is our responsibility to try to anticipate and guide our impact
on governmental and political evolution to the extent possible.”
In each country an evaluation of govérnmental and political organ-

ization, processes and attitudas as related to the development process




should become a part of the programming process. Differing situations
will suggest different program activities.,ll

The cyriteria for programming and evaluating...activities
should not be simply their direct and/or short-term
contribution to economic growth, but their importance to
the work of building viable democratic governmental
structures and process and of broadening the avenues

of popular participation as key elements of 2 healthy
foundation for economic and social progress. 5

Rather than meeting current political crises or affecting short-

run politics, the goal of Title IX is long-run political develop-
16

ment.,

Finally, anticipating reaction from the field, the message
noted that not all aspects of govermmental or political development
are sensitive. Some traditional assistance activities had already
contributed directly to these ends,but

It is not the intention to interfere improperly in host
country governmental and political processes or to attempt
to manipulate or manage local political activity or the
fortunes of particular leaders. Our basic approach

should continue to be one of working constructively
together with the govermment and people of host
countriesﬁor the solution of serious developmental
problems,

The interpretation of Title IX contained in this message was

retained by A.I.D. as it decided on measures to implement the

Congressional mandate. The Agency's response to Title IX was in its

own words "balanced, deliberate, and rather low-key." Title IX was

to be carried out on a country-by-country basis, incorporated as an
integral part of overall development strategy rather than at the

level of specific projects. Studies were made in a few selected
countries first where activities under Title IX seemed most appropriate.

Evaluation was to be qualitative rather than quantitative (a reaction
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to the usual method of evaluation for economic.impact) and was

18

also on a country basis.
Experience with cooperatives and rural development which already
existed in the Agency was to provide initial guidance while recruit-
ment of experts and consultants, training of A.I.D. personnel in the
new approach and rescarch orograms got underway. A special Title
IX Division was sct up to coordinate and evalucte the Agency's acti-
vities and to explorc new progrcoa possibilities. Conferences within
A.IL.D. and with outside consultunﬁ were arranged to gather informa-
tion and seek new ideas. But the initiative for specific program
activities remained with the mission in the field, although A.I.D./
Washington staff conforred with and briefed field vrogram officers.,
The responsibility for policy, general research, personnel training
and recruitment and information lay with the Washington staff. This
first organizational, analytical stage of implementation took about
a year.19
the idea that Title IX objectives should be built into
the design and implementation process of all a.ssistancc‘?o that, con-
. versely, there should be no Title IX projects as such, has remained
central to A.I.D., policy. Stressing Title T in:=ll A.I.D. programs
would give it a "more genuin.e cmphasis.”"22 The two most importont
clements in the implementation of Title I became as the first
policy statements forecast, popular participation and the develop-
ment of effective lcadership dirceted toward the building of insti-

tutions which would encouregze popular participation and give leaders




an opportunity to de\relop.23

A 1968 conference of academic scholars of' political and cconomic
development and A.I.D. representatives from Washington and the Tiecld,
sponsored by A.,I.D. and the Massachusetts Institute of Technclogy,
concurred in this total program approach and recommended that par-
ticipation, broadly interpreted, be taken as the principal thenme «f

Title IX. The conference also noted that in the two years since its

only
enactment, Title IX had had/limited effectd Diverse, difficult

problems encountered in implementation were responsible,
! c
The Obstacles to Effective Implementation

The most overriding problem Title IX policy makers faced and continue
to encounter is the virtually complete lack of operationally oriented
vork on political develcpment, despite the enormous amount of academic .
research on the sub,ject.25 There is little theoretical guidance
on what the specific non-economic objectives should be, what the im-
plications of economic change are, what could be done, and how to
evaluate progress and program effectiveness., A.I.D. is trying to
meet these needs by funding academic research: primarily in the centrally
funded and administered non-regional program.26 John Schott, two ycars
acting Chief of A.I.D's Title IX Division writes:

A...major external obstacle is the paucity of operationally

useful knowledge concerning the processes of social and

political medernization...Hiding benind a facade of

academic respectability and a desire for methodological

perfection, many academicians eminently qualii‘iedato lend

a hand in this important work deign not te do so. 7

Faced with the problem of reorienting A.I.D. program plannas

who have an economic or technical perspective, A,I.D. policy makers
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interpreting Title IX have been seriously handicapped by this v
lack of knowyledge and information. An exchange at the conference

on Title IX Research in the early spring of 1970 at Northwestern

University is illustrative. During a discussion of the application
of research findings, Dr. David Apter asked A.I.D.'s Title IX
Division Chief, Dr., Princeton Lyman, for one example in wvhich A.I.D.
had applied theory derived from research on political development.
Dr. Lyman :vplied that the academic community would first have to
supply a reliable theory.

When Title IX was made a part of A.I.D.'s program, Agency policy
makers knew it required a major change in emphasis. Yet, without
adequate knowledge,given especially the vague wording of the legis-
lation and the decision to use a country-by-country approach, it was
hard to make concrete Jjust what the new objectives and methods were.
The technicians and program people had, furthermore, become very ac-
customed to working with precise economic measures. Resistance to
the new directives was encountered on the economic front because
objectives were fuzzy and not clearly measurable, while under the
earlier policy, goals and progress toward them were clearly discernable.
Many officials still preferred to use'hard-nosed and politically
'neutral' macro-economic criteria" and saw Title IX activities as
just an addition to other special interest projects without much
development significance and undertaken at the insistence of Congress.28

The other major source of resistance was political. It was
the widely held attitude that the U. S. should not be involved in

such sensitive activities as those implied by Title IX. Such

activities would inhibit effectiveness and ability to work with
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recipient countries not only on economic but also on social issues¢29

The foreign aid programs begun in 1961 assumed that

economic aid could he and was a 'technical' operation,
performed in accordance with prescriptive and evaluative
criteria which were so universally accepted as to be
indisputable...A.I.D, strictly served the purposes

of cconomic development, it was averred and therefore

it imposed no alien or inappropriate or unwanted

values on ald recipient pecples as would be the

case if it consciously tackled the problems of

social and political change.

The range of potential assistance for political development
is broad, however, and as yet there is no definite analysics of
hos’& country activities toward Title IX type activities. A.I.D,
personnel may well have exaggerated expectations of sensitivity to
interference on the part of host country governments, perhaps as a
result of the assumption mentioned above that economic activities
had been politically neutral,3l
Low appropriation levels have made it difficult to finance
the training, recruiting and research which would facilitate the
changes in attitudes discussed above,
The structure of A.I.D.'s relationship to the State Department
has also hindered the implementation of Title IX. Some officers
of the State Department
view Title IX either as a bureaucratic encroachment on their
own prerogatives in the field of overseas political analysis
or as a significant threat to important U. S. short-term
interests in the Third World., The result has proven dis-
astrous to Title IX: as it is an A,I.D. mandate, State
assumes no responsibility to respond to it; as it affects
U.S. foreign policy, it is a State Department matter and

cannot be resigned to A.T.D.3?

Given the concept of the country team and Ambassadorial responsibility,
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State can "veto in a largely ii-respc;nsible mann‘cr , any constructive
initiative by A.I.D. to implement it."33 Tt is possible that
this problem will be relieved if U. 8. devclopment assistance is
disassociateél from short range political objectives as the Peterson
Task Force re commended.%

While more personnel with expertise in social and political
development could be trained or recruited over the relatively
short run, and rescarch'will soon ‘begin to bear some operational
Truit, the interrelated problems of atltitude change and adcquate
nmeasures of impact remain and may be insurmountable in their
bureaucratic setting. Tirst, the kind of attitude change that is
needed to rooricnt the progranm is fundamental., It involves m
more than just sensitiwvity to non-economic factors. Politicul
development must be placed beside economic growth as an objective
of U, S. assistance. Operationally this change would allow decisions
to be made on the basis of their impact on political as well as
econormic development. 1In other words, when budget decisions are
made the potential of a project or progrom for progress in .poli’cical
-development muast be a factor weighed in the allocation of funds,
Just as are its economic effects,

The possibility of making budget decisions in this way deperds
on the development of sophisticated measures of the impact of A.I.D,
activities on variables related to political development. A.I.D.
technicians in the field may design projects which will effectively

encourage political development or which will at least adequately




anticipate ant: yge to advantage the potential political impact of
the project. But almost any project proposal is bound to undergo
alteration as it progresses through a series of compronises towvard
approval and impl anentation. The present state of knowledge

of the interrelationship of political, social and economic
vayriables aggravates the problem in the case of Title IX, further-
more, for no decision maker can be sure of his judgment about these
factors. As a result, when a project with Title IX emphasis nust

compete with others on a cost-henefit basis as it makes its way

up the decision-making hierarchy, it may well lose out, despite

the best intentions of all those involved, to others in which the
benelils are more Ccervuin. Most "certain" bencfits at this
are likely to be economic.

The solution to this difficully requires more than a change
in attitudes to sensitize A.I.D. personnel to the non-economic fac-
tors. Decision makers will have to be persuvaded to take risks in
budgeting decisions, to approve projects even though their impact

or wicertain

is fuzzy/and even though there are other project with more certain
econonic benefits competing for funds.. Of course, if the limitaticn
on total A.I.D, funds resulting from steadily declining Congressicrz
appropriations, were less stringent, decision makers might be more
willing to assume these risks once their attitudes accepted the im-
portance of non-economic factors.

For better or for worse, Title IX - widening the dimension

of U. S. devclopm:nt objectives, encompassing more explicitly socizl




and political factors as well as economic3’- with all its uncertain~
ties, has become an integral part of the official A.I.D. progran.
What that has meant at the project level is difficult to measure,

but the next section will try to provide some indication,

D
Title IX Objectives in A.I.D. Activities
Since Title IX became part of A.I.D. legislation in 1966,
pfogram planners have tried in accordance with Agency policy to
include its objectives in the formulation of new projects and in the
implementation of those already underway. At the same time the
Agency has instituted an automatic system of data collection which

makes available for comparison certain basic information on all project

assistance.¥* Using this system one can learn the basic emphases

of A.I.D. funded projects on a project-by-project, country-by-country
basis,

Given the information supplied for each project by the f"ield
and the characteristics expected by A.I.D.'s Title IX Divis:i.on36
to be included in projects with Title IX aspects, it is possible to
look at A.I.D. projects and determine how many and which type of pro-
jects have Title IX objectives. It is also possible to get & rough

judgment of the level of awareness on the part of project implementers

of the non-economic implications of their activities.

*Assistance administered by A.I.D. is provided as either grants or

loans. Some of this assistance (abouts% in FY 1969) funds specific
capital and technical assistance projects, while the rest provides
general balance of payments or budget support. The data system only
includes the former category - project assistance - since the lattm_‘ .
category usually represents a general transfer of resources —conmodities —
through imports, with some general self-help requirements from the
recipient government. ~U45-




Tirst, however, some explanation and qualificaticn of ths data
2 M

source is in order, For ecvery project, a project marager or A,I.D,
technician closely associzted with that project £ills out an
Activities Characteristic Sheet (ACS), which is updai=d to reflect
any changes which oceur during the life of the project. The infor
includes technical field of activity, omphasis areas, resourcss in-
volved, implementing agent, and the type of change ds:rired. The accurzey
of the ACS depends on 1) its ability to "ask the righi ouestions:”
and 2) the understanding and judgment of the project ranager who
£ills it out. 1In regard to Title IX, as an area of crph

o ST
accuracy of the ACS is very clépendent on the pro WENEZ
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Dute Mitle IX neliey within the

context of the A.I.D. program in the country where ne harvens o be.
Members of A.I.D. /Wa hlnpton staff went to the field to clariiy
guestions and assist in the initial data collection; wut many 1is-
interpretations remain. The ACS, moreover, provides nc indiczl’on
of how well the project it describes is implemented. In selecting
the information to be used in this analysis, I heve tried to

types of data when carly .e}:porience with the ACS has
so much misinterpretation has occurred that the
inaccurate. Of course, since this is the first suc
foreign assistance, and since this paper represents <
application of anualysis to the information the ACS mzxes
many of its inaccuracics hove not come to light.

it is the first and only agorogate data A.I.D. has




be able to add something to the information we.' have about the aid
program.

Data for fiscal year 1969 (July 1, 1968 to June 30, 1969)
was used because it is the most recent year for which total, actual
obligations (commitments of funds) are available. The analysis
includes amounts of obligr.ticons as well as numbers of projects.
The obligations for FY 1969 arc used rather than the total life-of-
project obligations, even though most projects are implemented over
a period of several years. The thrusl of a project often shifts during
the coursc of its life, depending on the changing circumstances in
the host country and perhaps ‘;rnover —in the implementing personnzl,
For this reason one cannot agsume that a Title X emphasis indicated
in FY 1969 was exactly applicable to any previous year.

It is important to keep in mind that because the implementaticn
of Title 1X meant an irhlcozpora.tion of Title IX objectives into A.I.D.
activities rather than the creation of specific Title IX projecis, tr:
dollar amount of obligations is -definitely not an accurate measure of
A.I.D. activities under Title IX. Only a siall portion of funds for a
very large project might be directed toward Title DI objectives, cr the
Title DX impact of a small project might be quite considefable. As an
overall measure, however, comparison in terms of obligations as well as
in terms of numbers of _.projects can be instructive. Perhaps the mosy
significant measure of Title IX impact is in the quality of the projects,
i.e., the nature of the projects themselves, rather than in their ftota

number or obligations.
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As shown in Table 1, projects characterized by the prcject manrager
as having a Title IX emphasis cover all technical fie.ds., Of

the total number of A.I.D. projects, less than twenty percent

designated with Title IX emphasis. More of these (27 percent

number and 28 percent in obligations) are in agriculture than i
any other area. The priority of agriculturc in the total A,I.D.
program is also evident in the large number of total obligations
for agricultural projects of which Title IX emphasis projects
are 29 percent, Labor is second with half as many projects, tut
labor projects with Title IX cdMphasis “a;re 61 percent of all
labor projects and account for T4 percent of obligations in thas
technical field., In terms of the projects in each technical
field., social development has the highest proportion of Tit
emphasis projects - nearly three-fourths of all social develo;:r;‘;-.nt
projects have Title IX objectives, accounting for 55 percent cf
social development obligations.

It is dinteresting that cducation projects, althcugh a very
large proportio'n of the total number of projects, make up a
relatively small proportion of total number of Title IX zmphasis
projects. Ordinarily only education projects involving primery
and secondary education or adult litecracy are designated as
Title IX emphasis. These projects do recceive a substantiazl pro-

portion of Title IX emphasis funds (16 percent) and reprresent




nearly one-fourth of the obligations for all education projects.

The low proportion of public administration projects con-
sidered to have a Title IX emphasis is partially cxplained by
the exclusion of a number of tax and customs administration pro-
jects and developnent planning projects. IFurther considerasvion
will be given to this point as well as to the low number of
utilities projects (which include communications projects) with
Title IX empha_sis in Section III.

There is considerable variation emong the geographic
regions as far as which technical fields receive the major
empha.sis.37 Thic variation is®the res{llt of different emphases
in country programs, and also the different understandings of
the meaning of Title IX and interest in implementing it among
the Washington regional Burcecau staffs and the A,I.D. people in
the field.

While A.I.D., or other U.S. Government agencies under
contract to A,I.D, implement same of these Title IX projects,

a large number arc carried out by universities (about one-fourth),
non-profit organizations (about one-fourth), profit organizations
(about one-iourth), cooperatives and labor organizations.
Profit and non-profit organizations here refer generally
to the use by A.I.D. of contract personnel from a private
firm (e.g. engincering or econmmic consulting firm), or a

non-profit organization (e.g. the Public Administration
Service, etc.). In many cases these designations refer to

~

the use of a single individual in conjunction with direct-hire
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A.I.D, staff. No paltern of organizations existe
here. In many cases also, the individual con-
tractors are often unassociated with any organi-
zation — lecaving their previous positions for a
personal services contract of cne or two years
with A,I.D. Most of the other ¢roups...represent
the use of likc counterpart organizations, e.g.
labor organizations, to work with labor, women's
groups with women, universities with universitics, -
and profit sceking firms with profit seeking Tiras...2”
Probably most of the projects in Table 1 are accurately
designated as having Title IX aspects. Because the designation
is made in the field by technicians whose perspcclive depends on
the situation in their countryY these projects might reflect a
soncewhat narrower view of Title IX than that held by the Title IX
Division people in A.I.D./Washington. It is, however, more than
likely that there are other projecls with Title IX aspects which
have not been specifically so designated on the ACS and therefors
do not show up in these figures. In an attompt to investigate
this possibilily, projects were listed in accordance with two
criteria:

1. All projects for which project managers had designated

Title IX as an auphasis arca;

2. All projects wivh the characteristics expected by the

Title X Division in projects with a Title IX emphasis.

Projects with Title IX emphasis were cxpected Lo be those:
- having preater popular involvement in decisions or
actions affecting certain human, physical and

institutional rasources;
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- having pgreater geographic spread of certain resources;
- having affect on social overhcad (housing schools
etc.) and social and political institutions;
- involving lower level government, labcr organi-
R zations, cooperatives or consumers as recipients

or implementing agents ol the project.

Thus, A.I.D./Washington, Title IX Division staff, sce
Title IX projerts as those which had impact on social and political
institutions and/or increased popular participation in decision

5ol b

making and in the benelits of -pro;jects. While it may be more
likely thwi a projecs with only once of thesce Title U attoibute
does nol have a substantial impact, this is not always the case.
Each Title I attribute cannot be assumed to have the same
relative importance cither for Title IX or in the implementation
of a project, althouch they ecach appcar with the same weight in
the ACS.

Three categorics of projccts emerged:

" 1. Projects designated as Title IX, with the expected
Title IX attributes,

2. Projects not desirnated as Title IX with the expected

Title IX attributes,

3. Projccts degignated as Title IX, without the expecteld

Title IX attributes.
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Projects in each country, each regional progrz=, and each
central office having one or more Title IX attribuﬁes ere lisgted
along with the indication by the project manager of Title I as
an emphasis area. (Note: These projects are a subszt of the
total A.I.D. projects in Table 1. Projects which hazi neither cne
or more of the expected attributes, nor the Title IX designation

were not included.)

Table 2

Projects with Title IXwwttributés and/or Desiznated
Title IX Emphasis
(FY 1969 Obligations in thousands of dollars)
Percent
Number of Number of FY 1¢¢
Region Projects Projects Ohligaticn

Total A.I.D. Program
TPotal Projects Thl 100 Lo2,435 1C0

Projects with

designated Title

IX emphasis and

Title I at- 234 32 : 126,035
tributes

(3]
t-

Projects with

designated Title

IX emphasis and

without Title IX

attributes T 1 1,435 *

Projects without

designated Title

IX emphasis and wiih

Title IX at-

tributes 500 67 274,555 &g
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. ' : Table 2 (cont'd.)

Projects with Title IX Attributes and/or Designated
Title IX Emphasis

(FY 1969 obligations in thousands of dollars)

Percent of

Number of Number of FY 1969 Percent of
Region Projects Projects Obligations Obligations

Near East/South Asia

Total Projects 98 100 26,556 100

Projects with

designated Title

IX emphasis and

Title IX at-

tributes 36 37 1h,446 54

Projects with

designated Title ;

IX emphasis and .
without Title »

IX attributes 1 ) 1 271 1

Projects with-
out designated

Title IX em-

thasis and with

Title IX at-

tributes 61 ' 62 11,839 4s
Vietnam -
Total Projects 50 100 108,259 100

Projects with

designated Title

IX emphasis and

Title IX at-

tributes 25 50 43,631 ho

Projects with

designated Title

IX emphasis and

without Title IX .
attributes - - : - -

Projects without
designated Title
IX emphasis and

¥igh,fitle X o5 50

_ 64628 60
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Table 2 (cont'd)

(PY 1969 cbligations in thousands of dollars)

Percent of
Number of Number of FY 1969

Percent of
Obligations

Region Projects Projects Obligations
East Asia
Total Projects T4 70,265

Projects with
designated Title
IX emphasis and
Title IX attri-
butes 26

Projects with
designated Title
IX emphasis and
without Title IX
atiributes 1

Projects with-

out designated

Title IX em-

phasis and with

Title IX at-

iributes b7 6l o Ll 262

Latin America

Total Projects 261 100 113,175

Projects with

designated Title

IX emphasis and

Title IX at-

tributes 81 31 25,988

Projects with

designated Title

IX emphasis and

without Title IX

attributes - -, -

Projexts with-

out designated

Title TX en-

phasis and with

Title IX at-

tributes 180 69 87,187

63

100

23

T
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Table 2 (cont'd)

" (FY 1969 obligations in thousands of dollars)

Percent of
Number of Number of FY 1969 Percent of
Region Projects Projects Obligations Obligations

Africa
Total Projects 176 46,373

Projects with
designated Title

IX emphasis and
Title IX at-
tributes L7

Projects with
designated Title
IX emphasis and
without Title IX
attributes

Projects with-

out designated
Title IX em-

phasis and with
Title IX at-
fributes 128

Non-Regional -
centrally funded
and administered

Totai Projects 82

Projects with
~designated Title
IX emphasis and
Title IX at-~

tributes

Projects with
designated Title

IX emphasis and
without Title IX
attributes L

Projects with-
out designated
Title IX em-
thasis and with
Title IX at-
tributes

*¥less than .5%




In this way we were able to get a list of projects whrick, by the

criteria set out above, probably should have a Tit

'_.J
¢
4
g
Lo
jay
I
0
ol
7

If this emphasis was indicated specifically on the ACS ty thz pro-
ject manager, the expectations of the nature of the rreoject are
supported. We cannot assess, however, the reiative Impcritance cf
.. these characteristics in the project as a whole. Eczminaticn of
the narrative description of each project, which is Tteycnd the
scope of this paper, might help to answer this cuesticn and some

‘

of the others raised below,onqg project-by-rroject tzsis. But

the narrative descriptions in addition to their no

ct
(&)
D
I
s
3]
0
@]
12
[

puterized, are less standardized and therefcre less usaiut tor
comparison among projects or countries.
If Title IX was not indicated as an emphasis arsa 1) the

project may indeed not be appropriate to Title Ti ot sctives
(especially if it has only one or a few Title I atzrituiies);
2) the project manager may be unawvare of themn-2concaniz imrzct
or potential of that project; or 3) the project manszer may ‘ust

not understand the definition of Title IX (this is =srzcially

£
j1
'y
I'd;
("
2
[#2]
g

probable if several Title IX attributes are lisis
As indicated in Table 2, less than a third of =iz sotal :
projects with Title IX attributes were designated as hzving

Title IX as an emphasis area. Over twc thirds <2 the fctal had

some characteristics of Title IX, but were not so dssisnzazed.
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With the exception of the centrally funded and administered projects
(where of course, a Title IX emphasis is somewhat less appropriate)
and Vietnam, the number of projects with Title IX characteristics
and designated with Title IX emphasis represent similar pro-~

portions of all projects with Title IX attributes in each region.

The proportion of obligations varies somewhat more. (There are

also substantial variations among countries.)

Two initial conclusions can be drawn at this point. First

of all, judging iyrom the fact that there were only seven (less
. .

than 1 percent) projects withlgggg of the expected attributes,

evertheless deseribed as having a Title IX cuphasis,
there must be a fairly clear understanding in the field of what
Title IX is not. Second, the number of projects which, without
stretching the imagination too far, could have been designated as
Title IX, but were not, indicates that there is no great enthusiasm
over all, to use the Title IX label as an added inducement to
attract funds.

The explanation for the large number of projects (500) with
Title IX attributes which are not designated as having Title IX
emphasis remains to be found. It is interesting that substantially
longer cxperience in Latin America with the consideration of
social and political variables (which began in 1961 with the

Alliance for Progress) has nol resulted in performance much




different, at least acéording to the ACS, frcm that In other
regions. A study of the project listing inaicetes that a large
portion of the five hundred projects were included in the listing
because they were characterized only by one attr*bute which
indicated ai. improvement in individual well-beil P”/h;ﬁ:ﬁ rescirces
in general. Thus, many health, nutrition, family plenning and

Pad
3

maternal-child health projeccts were included, bui ncs all of these
vwere ascribed a Title IX emphasis. Whether such an smrhasis snhould
be reported depends of course on all the charactzristics of <hese

3 - 03 "’ © . a -
projects. It is very clear, however, that thers is =z great Zezl
of confusion about whether or not projects in these fislds, which

have several Title IX attributes are properly designatsi Title IX,.

Is a citizen participating (by sharing in trhe berefizs, or crnerwise ),

when he receives a smail pox vaccination, a malzria sicT or & cyéle

of contraceptive pills? This question was ralssd by Zr, MeGranshan,

the UN representative at the Nortlwoestern Cenizorsnes zni was nct

satisfactorily answered. Without further rsscax2h, IT can prciadly

only be answered arbitrarily. Projecl managers ravs net resclved '
it consistently even within the same country whzire g
planning project may be designated as Title IX while a mslarig

project is not. The same inconsistency is found with righer

level health projects, which for inclance, in.cliwv2 sprziring with
insecticides, or the setting up and ecquipping o famlily piannirns
clinics.
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Other projects yrere listed because they involved consumers
or local governments as implementing agents, contribvutors or
recipients of the benefits of a project. While, despite thése
Title IX attributes a project may be correcctly and appropriately
defined as not Title IX, (that is, our field of characteristics
may have been too inclusivé, the question here is more cam-
plicated than the one discussed above. If Title IX is not given
as an emphasis area in such a case, perhaps it reflects a de-
ficiency in the project. Perhaps the full potential of the
project has not been realizedi' In Inéia, for instance, of 41
projects with Title IX attributes, 36 projects do not have Title
IX as an areca of emphasis. Of these, 30 have local governments

as contributors, implementing agents or recipients (as do four

of the five designated with Title IX emphasis). Given the problems

of bureaucratic inefficiency which are known to exist in India
(despite the praise of political scientists for the British
legacy of the Indian Civil Service). one must wonder *f better
advantage might not be taken of some of those 30 projects.

The argument that a project may nol. be reaching its full
potential is cven stronger for those projects which have more
than one or a few Title IX atiributes. In these cases, also,
and to a lesscr degree in the casce of "one cr a feow Title X

attributes" projects, another possibility is thabt the projieccts




do have a Title IX impact, one which is going unrecognized by
tne field technicians. Such a situation involves more than the
waste of projecl potential; it can be potentially harmful if this
non-economic impact is not taken into account - just what Title
IX was attempting to prevent.

Too often projects that obviously had Title IX emphasis were
not so designated, a project to develop legal institutions in
Korea, for example, projects in scveral countries in community
developmént or to expand agricultural credit. Very often projects
in the privale economic secto;?were n5£ considered as having a
Title IX emphasis and might have (given the Congressional interest
in pluralism), especially as similar projects in other countries
were so designated. Therc are in the projecet listing 22 projects
in 15 countries which, on the basis of their name and characteristics,
should be considered as having Titie I emphasis, but which are
not so designuted. Onc or iwo countries have several such projects,
indicating perhaps a misunderstanding of Title 1X or a conslistent
error in filling out thce ACS. In addition, there are 24 projects

in 12 countries which might very well oun further investipation-

4

prove to have a Title IX emphasis, nlthough 1t is not now indicat

L
[¢8

on the ACS. HNo two pcople cven with perfect information would

exactly agree on a list of projects with Title IX cmphasis.ho




Nevertheless, much more consistency and accuracy in rcporting
could be achieved and would probably result in a substantial

increase in the count of Title IX emphasis projects.

The activities undertaken in each country under the

Title IX mandate vary considerably in type, number and proportion
of the program., The political situation in the country and the
goals of U.S., foreign policy there are influential factors. Two
other important factors seem to be the position of a country in
the U.3. assislance program mvltﬂmrpirpose of U.S. cconomic
assistance in that country.)'pl If the goal of U.S. aid is clearly
economic and the U.S, has a mgjor commitment to the econonmic
development of a country (this is the case of India, for instance),
the program plamncrs have very little need or incentive to make
special efforts in the direction of Title IX. But in couniries
where the program is small, as supggested earlier, projects with
Title IX objectives also often iose out. Because of the
priorities in A,I.D, and in the Congress despite the Title IX
mandate, many missions feel that Title IX objectives will hurt
them when they must defend the country program before Congress.
In A.I.D., and in the Co.gress, after all, Title IX objectives

have not had a poweriul claim on resources, although there is now
s I

evidence that this situation, especially in the Congress, is changing.




In countries where the goal is security and staviliity cr

stabilization rather than economic growth (Vietnam or Thailari,

for instance) funds are casier to gct from the Congress (and

v,

thus also in A.I.D.) for non-economic purposes. In these ccuziries
Title IX activities are more readily undertaken. Furtherpors,
countries where securi
which are appropriate to Title IX, becauvse of ©
are often by reason of these characteristics alsc quizse
to U.S. strategy. The political exigepcies here
-» .’
makers to consider Tirst the social and political e
o preoram for cortain of these el

Looming bureaucratic exigencies may clso contribhuite tc
of projects with Title IX objectives. When the
U.S. assistance are ahﬁost within rcach, Title IX oblectives zay
advanced by the mission or the country desk in VWashingion
to maintain the level of assistance. This hypcthe
for exomple, the apparently greatcr awareness ci' I
Turkey progrem.

A,I.D. activities with Title IX + b»hases :
all teclmical fields of ihe aid pregram, but thery still

o very small fraction of the tolal measured in tomus of

projects or dollars of cohligations. An accuratz meazuzr:z
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projects and how many do implement Title IX is difficult to obtain.
An idea of just what proportion of the resourcesg committed to these
Title IX emphasis projects actually supports Title IX activities,
or what these activities are, is quite out of reach at present.
Clearly, Title IX is still ":onceﬁtually elusive"lt2 for many
people in the Washington centrally funded program as well as for
many in the field. Once the concept is clear, the problem of
changing decision makers' attitudes remains.

Present political develg;ment tﬂgory would support the
varishleg or factors emphasized hy members of Congress and included

.

in current A, I.D, activities. We cannot yet judge, however, the’

value of these activities, since we lack both measures of impact

and the detailed, reliable knowledge of the interrelationships of

social, political and economic factors on which these measures
depend., Some activities considered important for political de-
velopment in politieal theory are left out of the program cntirely
or arc not recognized for their specific social and political
impact. The next section will look at the possibilities for new
Title T activities which have been sugpested by political theory

and by A.I.D, experience wp to this point.




III
New Directions in A.I.D. Title I Activities

A.I.D. activities implementing Title TX are geared to affect
the variables which, according to current political theory, rave
a significant bearing on the development of a polity. Thesa
activities place strong emphasis on the expansion of yarticiretion
in the 1ife of the nation-state, the development of conpetent
government and the establishment and growth of intermedizry asso-
ciational institutions. There are, however, two asrscis of rclitical
development - that of formal gslitica%ainstitutions znd roles znd
that of communications - in wﬁich U. S. assistance zctivities =izht
be wmore explicitly directed Loward fhe objectives or Titse IX and
the facilitation of demccratic political development.

L

U. S. activities have avoided involvement with roliticsl,
‘ with

non-governmental institutions as well as/bertain goverrmantal
political institutions. Activities have instead conceniratel oo
associational groups whose main‘objectives have been non-political
(e.g., crcdit associahions) and the administrative insiiiuticrs of
goverment "with little or no help to the legislative cr judicisl
functions."l More active programs to cncourage the ererzence of
potential political leaders and to train them, more Trograms ic ‘
develop and strengthen lepgal and legislative instituticons, and
programs with increased participction in planming oy :mors nexbars

of the developing societies could be undertsken, Thess Lyrss of

programs are more obviously in the political sphere, vut nizhs se




designed and implemented in ways which would not be subject to
the charge of improper intervention.
Studies within A.I.D. have already suggested activities which

would, for instance, modernize legal codes, train legislative staff

or teach the techniques of organization to political party menbers .2

There has been support from some of Title IX's Congressional sponsors
suggesting and encouraging steps like these% and consideration of
"more specific A.I.D. initiatives re political infrastructure"t is
undervay within the Agency. Additional work A.I.D. could undertake
in this area might best be done using a non-governmental vehicle
for the assistance.5 Some such institutions, U. 8. wniversities

. .
with potential for assisting iegislative development, huave already

heen idenﬁified@ The need for fosterin he grovth

—a

of additional non-govermmental institutions which could assist in
these kinds of activities has been recognized.7 Both interested
Congressmen and Agency'officiaxs continue to insist that initiative
for these more specifically political activities come from the
host country government.8

A.I.D. has huad some prcjects geared to assist leadership devel-
opment, although other kinds of projects for the development of

"political infrastructure” have been few. In an effort to see whet

potential there was for leadercship development in current A.I.D.
I,activitics, projects were tabulated according to whether they

vere concerned with the development of management and executive srills
(the ACS characteristic that comes closest to extracting leadersiic

qualities) and at the same time zlso involved changes in (a) socinl

and political institutions, or (b) service institutions and educaticnal




institutions - i.e., institutions which might develop leaders who
were in or would move into the political spher:a.

In FY 1969 there were 170 projects with these characteristics,
amounting to $73,255,000 in obligations. One hundred and nine projects
involved social and political institutions; sixty-one involved service
and educational institutions. Only a little more than half of the

total 170 projects had a designated Title IX emphasis. Perhaps the

leadership development aspects of these projects could be given a

broader scope, which would make them more relevant to the objectives

ol litle IX,
Another way of looking at achtivities in leadership development
..’ n-‘
is through the involvement of non-governmental institutions and

citizens in Aevelcpment plarnin
Part II contained quite a few planning projects - general development
planning or specific sectoral planning. Most of these projects in-
volved local government but did not- include widespread participaticn
by non-governmental institutions or individuals,

A.I.D. has been much more active in the development of commurnica-
tions infrastructure although a smallecr than average musber (only
21 percent) of these projects are designated as having Title I¥ eutha-
sis. Comnunications have not been prominent in A.I.D., Title IX
policy, but there is evidence that the members of Congress who are
interested in Title IX may guide A.L.D.'s attention in that direction
soon. Congressman Fraser has raised a series of questicns as to
the role of communications in developuent and the contributicn

Fad

the U.S8. coan make to developnent through assistence in the field of
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communications.9

The FY 1969 ACS data was used toanalyze}projects which would
improve communications. Projects were selected on criteria which
indicated an improvement in internal communications, literacy or
geographical rovement. While many education projects which would
affect literacy were seen as having Title IX implications, only a
few communications (radio, TV, telephone) projects were seen this
way.

Only one project (in Vietnam) affecting geographic mobility
was considered to have Title IX emphasis; yet the facilitation of
geographic mobility can have an important effect on life styles

- .
and aspirations of the members of a society. It would appeer that

an imnediate task for A.I.D. is to insnre that !J_decll_m,tg concidoretion
is given to the social and political effects of such econcmically
rational activities as the building of farm-to-market roads and

canals, . .

Besides actlivities relating to political infrastructure and
communications, a third - perhaps the most important at this point -
area to which A.I.D, coulid direct new efforts is that of attiitude
change in the Agency's bureaucracy. At the Northwestern Conference
David Trubeck of Yale and formerly an A.I.D. cmployce,described Title
IX as & "guerrille activity in the hills of the bureaucracy." The
most important question for A.I.D. at this point is "how do the
natives think?" The answer, whether they are {echnicians er policy

makers, is "They think like cconomists (all economists, not develcp-

ment economists)." Saying that A.I.D. should have a betier idea of
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its goal and what it wants to do, Trubeck stressed that a chznge

in attitudes within the bureaucracy is essen’ci“al to tnie imple:renta-
tion of Title I and suggested that some of A.L.D.'s Title I¥ research
include studies of how to effect attitude change amcnz the poiicy
makers and technicians,

As Administrator Gaud testified in 1968, Title I is a diffi-
cult caicer to grasp, especially for people who have Deen ccnmcen-
trating on economic developmen‘o.lo At present, morecver, the: bursaucrzcy
does not see the objective of political developrent s worth mueh
risk in terms of the U, f. position in a less develorsd countxry.

Othex owgce’ ves, for instance, the reduction of population sxrowth

K -

rates, were important rnough fer risks to be taken. n Titie IX

11 The "bur.iucratic rewards and

the oppositc appears to be true.

-

punistments of A.I.D.,' fucothernore, do not encourage greater trofes-

alcenal concentration on the problems of politieal develcozment cor

the developing of professional skills outside tha Agsnei; which

help. Without such incentives, A.1.v. will not initiatz
or seek out the new skills needed to .ake Title IX an zgancy-wis
policy.™™

The most recent step in efforts to have pclitieczl
implicationn considered in AJID.'s activ
prepared by .10.D.'s Title IX Division and sen* = =z3S2d miscions.
It recuests that consideration of cer.ain sceclai
tematically incorporeal.i into the annual country
hope is that the data recuested on population, eiucehs

.

tion of cervice activities, unemploynent, comwmunicaticrns, land
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ship, ete.) will focus the program planner's attention on certain

trends and problems of social development and-'popular participation

which he ought to take into account in the propesed plan for 1.S.

assistance. The airgram notes that a draft study undertaken by the

Stanford Research Institute for A.I.D, emphasizes that past instruc- '\

tions to the missions have provided little guidance for incorporating ‘l}
i
}

Title IX objectives systematically into the programming process.

Two new directions in A.I,D. Title IX policy then, are already
evident: new activities in the field, pefhaps even specific "Title
IX" projects, developing political infrastructure; and new, more
effective efforts to change tl-?:a attitulles of A.I.D. personnel and
incorporate Title IX more fully and carefully inko t‘r}r; programing
process. The project data reported' in the ACS also indicate, in view
of the variables important in political_ development theory, the

need for efforts to bri.ng the wide range of projects which contribute

to exranded communications under the Title IX umbrella in designing,

Fmnlementing "4 evaluating them, as well as in reporting then,
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Conclusion

Current political theory has not yet reached a definition of the
developed polity acceptable to all political scientists, but it do=ss
point out three sets of variables important to the evoluticx: of a nzat
state:

those leading to a sense of nétional community,

those fostering competent, responsive government, exnd
those encoui-aging the development of institutions e&s
between the authoritative structures of the polity =znd

of the nation-state.

order to establish a value free conception of the develcped polity,
ultimately values = or thie cheice of inhe purpose of the poliily - arse essanll
'to the definition of a developed polity. They are necessar: for tiiz “heoris:
to evaluate the polity's progress toward its chosen goals exd for

statesman or administrator to make a rational sclection of wolicy.

this point, however, political science can predict only with very

religbhility which policies will lead o the achievement of

Once empirical research establishes the nature of the naturs

Prucess.
the o~utcome of poljgies . Decision makers then can rationally choos
leading to their preferred goal.

In the meantime, informed by such theory as exists, thz U

is implementing developmenti policics which it hopes will en

ol responsive democratic polities in the Third World.




the outcome of these policies. The original conception of Title IX

‘which saw political and social develépment as a concern of the entire
A.T.D. program, was bread and idealistic, but logical. We cannot zssess th=
impact of the Title IX mandate on the A.I.D. program (i.e. we do no
really know how mach nev effort it called forth) or the impact of Title IX

in countries in
activities ﬁuhich they are undertaken. Title IX might have been more readil:-
implemented and successful had its theoretical foundations been somz=whal
more explicit and reliable. Now there are new directions ard to insure
due emphasis to the non-economic factors of development, separaie Title IX
projects may.be initiated. Vhile such a step might encourage consicsraiion
of important non-cconomic variables,‘_‘j.t is at least equally possivle that
Title IX objectives will become isolated from other program activities.
Considergtion of political and social impact might again be ‘removed Tronm
projecls with primarily economic goals.
Changes in the attitudes .of imnlementers facilitated by th=z knowlesige

gained from further research into the process of develorment wculd mzhe

the original total program approach more practicable and the best wer to

proceed. In the meantime, perhaps some separate Title IX acti-ri<ties surplemzniir

in certain countries.
Given the state of knowledge of the interrelationship of sccial,
and economic variables, ther:z are three alternatives for U.S. d=velormans
assistance:
to get out of the development business altogether, which
a course vhich assumes that once official governmeant acti--iti

end, the U.5. need no longer be concerned with the impzc=
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U.S. interests in the developing countries, and which in any
case is a course depending on policy decisions: at the highest
level about which nothing can be done in the short range,
tosta35 concentrating on the economic aspects of development
and disregarding social and political impact, hoping thet ths society
will be able to work these problems ovut by itself in time,
to stay and do the best we can at predicting the impact of our
activities, creating flexible programs vhich can be altered when
predictions prove false, and undertaking no activities in sitvetions
which are so difficult and unpredictable, as to make the outcome or
the impact of activities totally wncertain.
The alternative of get’ding out c?c')es not .deserve serious consideration
in the short range. To concentrafe an economic goals kn
be an impact on non-economic factors regardless of how restrict

project, is certainly irresponsible. The third course seems 1o be the

best. Some general level of certainty of impact could be estsblished bzyond

which the risks of incorrect expectations are too great. Flexiblie trograms
will allow correction of mistakes. Orne must also consider after all ih:
risks of inaction and weigh them against the risks of action and chances
of success. There is still much that can with careful programminzg be

done to assist the economic, social and palitical development of the Third

World countries.
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TITLE IX ATTRIEUTES OF PROJECTS

A. Purpose of Project - change project is to assist or achieve:
1. Increase in the quantity of:
- social overhead (schools, housing, hospitals, etc.)
- educational institutions
- social/political institutions (civic, ycuth, legislative,
labor, etc. groups)

2. Improvement in the quality of:

- individual well being (Levels of individual health,
nutrition, literacy. income,
social/political awarcness, eic.)

- social/political institutions

3. Greater geographic spread of:
- vocational skills
- individual well-being
- production and distributicn facilities (plant and egiitmenz’
economic overhcad (tz'ans}_mrtation, commmnications, power,
@  yater systems and other utilities)
social overhead
planning and control institutions (public or private)
production inctitutions (monufacturiveo, mining,
agricultuvrai, 3se.)
financial institutions
other service institutions (trade, extension etc.)
educational institutions
social/political institutions

Diversification in the range of:
- social/political institulions.

Better utilization of:
- social/political institutions

6. More ceffective control of:
- land

(This characteristic was included only because the instructicrs
to the ACS indicated that it meant "land reform, i.e.,"erpancion
of land ownership.” TIi is impossible to know whether this
interpretation was clear in the ficld - it cervainly requirss
some imagination - or a very carcful reading of the exampleg in
the instructions. This was the only example which came vp, ¢
a specific Title IX attribv : which could nol be explicilly
found in the ACS. Although it does permit an assessment of
who 15 involved in ths control of or decisions regzording
resources, the ACS dous not allow adesguate deceription of
ownership of resources)

- social/political institut.ions
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7. Greater popular involvement in decisions or actions affecting
all resources:
- population (grcwth rate, resettlement, etc.)
- vocational skills
- technical/professional skills
managerial/executive skills
individual well being
animals (livestock, pests, parasites, fish, etc.)
plants (crops, trees, weeds, etc.)
land
water
mineral deposits
production and distribution facilities
raw, semi-finished and finished matérials (metals, lumber,
chemicals, tex-
tiles, fais, oils,
machinery, books=.
o : etc.)
economic overhead
social ‘overhead
plaming and control institutions
production institutions
financial institutions
other service institutions
educational institutions
social/political institutions

8. Increase of knowledge aboub:
- social/political institutions

9. Other desired changes in-social/politieal institutions

B. Involvement and role of institutions in the project:
1. Lower level host povermments as:
- first recipient of A.I.D resources
intermediate recipient (i.e. transmitier)of A.I.D. resourc:
final recipient of A.I.D. resources (i.e. the user of tk
resources)
implementing agent
contributor of resources to the project
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Labor organizations as:
- first recipients of A.I.D. resources
intermediate recipients of A.I.D. resources
- final recipients of A.I.D. resources
jmplementing agents (vhen they are hos* country labor
organizations)
contributors of resources to the projecz:i (when they ars
host country labor
orgenizations)

3. Cooperatives as:
- first recipients of A.I.D. resources
intermediate recipients of A.I.D. resources
final recipients of A.I.D resources
implementing agents (when they are hos: country cosperz=zives)
contributors of resources to the project (when shzy arzs nost
counry coorersiives)
country consumers . pgs:
- final re01p1ent., of A.I. D resources
- implementing agents
- coniributors of resources to the project




TITLE JX EMPHASYS PROJECTS IM EACH TECHNICAL FIELD
LATIN AMERICA

(FY 1569 obligations in thoutands of dollara)

oig. of
Title IX emphasisa Oblfg, of Title IX
. Title IX erphasis proj, in tech, FY 69 oblig. Title IX ervhasis pro
No. of projects proj. as X field n3s 7 of Total lo. of f/proj. with  crphasts prol. a2z % of all
Total Ho. of with Ticle IX of pro}. In all Title IX FY 69 oblig. in Title IX as 7. of oblig, Title IX ern-
Trechnieal Field .projects - emphasis tech, field emphasis projects tech. field emphasis in tech. firld

phosle prayed
Agriculture 73 20 27 25 48,713 3,638 7 14

-

Iadustry 19 2 10 2 2,469 548 22 2
Lbor 27 17 - 63 2t 6,037 5,073 84

Kanlth 17 4 24 5 " 12,768 416 33

Fopuatation 22 ’ 3 .13 . 7,872 ‘2,326 30

Education 65 6 9 v ] 38,725 9,899 - 26

Fublic Administration 56 5 . 10,879 41 » 4

Socinl Development 5 80 . 2,850 1,842 '4.‘ 65

lona Ing ) {1 ' 20 ' . 9,395 262

Private Enterprise 20 . B ‘ | 5 1 16,758 ) . 26

Otherv# 87 T 3 ' 69,533 . 1,431

Total latin America 411 . 81 20 ’ . 225,999 25,988

*legs then .5%. :
4Zothar includes the technical ficlds of utilities, public snfety.npccigl developrment and technical support in which
there vere no Title IX cxphasis projects ond general and miscellaneous in which there were 11.
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TITLE IX EMPHASIS PROJECTS IN EACH TECHNICAL FIELD
AFRICA

(FY 1969 obligations in thousands of dollars)

H ' tu14p. of
Title IX emphaaisa Oblipg. of Title I¥
Title IX emphasis proj. {n tech, FY 69 oblig. Title IX i pobasis pro
No. of projects proj. as % field as % of Total llo. of f/pro). with  caphasis proj. =ns 7 of all
Total le. of vith Title IX of proj. in all Title IX FY 69 oblig. in Title IX 88 % of ablip. Title IN e
fachnical Tiald projects erphasis tech. ficld ewphagia projocts tech. fiald erzhastis in tech, (icl? yhisispiat, !
Asrleulture 82 17 2t 35 14,650 3,973 27 3
Labor 13 "8 72 : 7 1,387 1,072 77 9
Health 12 1 "8 ‘ 2 - 1,525 3,213 43 27
tutrition 5 1 20 - 2 . 236 . 30 13 *
Porulation 8 1 12 2 773 133° 18 1
Education 58 4 7. T | o 15,837 1,821 11 15
Public Adaln{stratfon 25 7 28 : . 15 . #2,9713 1,018 34 9
. Soctal Development 5 2 6 T 4 - 132 . 3n 23 . *
Trivate Enterprige 13 . "2 s . - T 3,197 : 22 1 ' *
' . . . .
Other*¥ : 101 b 5. . . 10 * 50,551 645 1 5
Total Africa 320 48 15 ' 100 97,261 11,958 - 12 100 A
“leas than .S ' .

of

Gther {ncludea the technieal flelds of industry, utilities, public safety, housing, special develeprment and technical support
in which there vere no Title IX emphasis projects and general and miscellanecus in which there were flive.
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! TABLE 1
TITLE IX CMPIIASYS YROJECTS IN EAGH TECHUICAL PIELD
?OTAL AID PROGRAM
(FY 1969 oblifigstions {n thourands of dollarn)
. ~ Cblipg. of
Title IX emphaoin Oblig. of Title 1IX
Title IX emphasis proj. {n tech. FY 69 oblig. Title IX eophasis prolk
No., of projccto proj, a8 % ficld as 7 of Total ¥Yo. of f/proj. with  empheafa proj. st % of all
Total Yo, of vith Title IX of proj. in all Title IX FY 69 oblig, in Title IX es % of cbliz, Title IX em-

Yezhnical Field __projeets - emphasis tech, field emphasis projects tech, ficld emdhanis in tech, (frid phasfsprafeh),
Agriculture 278 66 24 27 . 122,231 35,196 29 28
Industry ‘ 47 A 9 2 23,843 -~ 643 3 1
Utilities 76 3 e 1 107,471 7,091 7

Labor 49 30 61 12 9,660 7,140 74 6
tealth 72 Y} 15 s 56,469 17,396 13 6
Rutrition 21 1 ’ 5 * 1,398 30 2 o

T A 78 12 15 5 37,056 10,809 29 9
CASEE 182 22 . 1z . 9 95,655 20,232 21 16
Public Salaty 38 4 10 : 2 e 36,062 5,582 15

Public Ad:mainistration 121 19 16 8 23,658 4,266 18 3
Socfal Development 34 .. 24 1. 10 31,957 17,669 5S 1
lousing 16 5 . 3 2 9,710 516 ) ] *
Private Enterprise 47 10 3 | 6 T 23,552 2,403 10 2
Other** 216 30 14 12 166,990 7,868 s 6
Total AID Program 1,275 261 19 100 745,712 126,841 7 100

*less than .5%.

*%Other includes the technical fieclds of special development and technical support in which there vere no Title IX
emphanis projects and general and miscellancous in which there were 30.
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TITLE IX EMPHASIS PROJECTS II BACH TECUNICAL FIELD
VIETNAM

(FY 1969 obligations in thousands of dollars)

Caolig. of
Title IX emphasis Oblig. of Title IX
. Title IX emphasis prof. in tech, . FY 09 oblig. Title 1X errhaals pro
No. of projects proj. as % ficld as B of Total lNo. of £/pro). with  emphasis pre), 21 %L of alt
Total {lo. of with Tizle TX of proj. in all Title IX FY 69 oblig. in Title IX as L of obllis, Title IX er.
Trefmicnl Piold projects erphasis tech., field emghas{s profe-ts, tech. field emphnsis in tech. €3+14 whosie praje:

Agriculture 9 ] 55 20 ' 16,315 }5.115 93 3s
Ctitities 12 2 1 ¥, 8 4G, 643 3,991 9 - 9
Labor 2 50 4 ' 1,111 156 13 *
Health . . » 38 ‘ ) 24,627 - 3,590 15

Educgtion ‘ 7 7,598 : 3,248

Tublic Safety : SJ ) 21,118 5,169

Public Admintstration ) , 3 : 42 ’ - 4,072 1,616

Social Development ' : : 67 - _ " ) 8,619 1,30

Others# g v 17 o ’ 61,744 2,712

Total Vietnam : 16 191,847 43,002

*leca then ST,

%20ther {necludes the technieal fields of Private Enterprise, fochntcal Support in which there were no Title IX caphasis
projects nnd general and migeellancous in which there were twvo.




TITLE IX EMPHASTS PROJECCTS IN BACH TECHWICAL FIELD'
EAST ASIA

(FY 1969 obligazions in thoucands of dollaxa)

Golly. of

Title IX emphanis Oblig, of Title 1IX
~ Title IX emphaais proj. in tech, FY 69 obltg. Title IX rhasfs proj
No. of projects proj. as Z ficld a3 % of Total lNo. of f/prn). uith  erphasia proj. n1 T of all
Total No. of vith Title IX of proj. in all Title IX FY 69 oblig. fn Title IX as % of 518, Title IX en-
Taclnical Field projects emphasis tech, field erphasis profects. toch. ficld ecphnais fn tech, fleld tlesfapzate
. A ) v .
Azriculture 17 L . 47 : 30 6,096 6,59 96 25
Urtlities 13 1 . I ‘ 4 10,452 3, 100 30 12
Lator 3 1 33 4 711 503 71 2
Populntion 5 3 . B 60 11 6,662 3,962 59 15
Educatfon 14 2 14 7 11,873 1,899 16 7
Tublic Seafety 7 2 - 29 .- 7 9,063 413 b 2
Fublie Adnluistration 13 2 15 "7 ¢ 2,377 543 23 2
Sczial Development 7 5 71 19 16,915 ‘ 8,176 48 kR
Heuafing 1 1 100 4 65 65 100 *
Otherss 49 2 4 S 39,051 748 2 3
Total Enst Asia 129 27 20 100 104,065 26,003 25 109

*leza than .5%

%20ther {nclnuden the technical fielda of industry, health, nutrition, private enterprine, apecial devclopment, and technical support
{n thich there were no Title IX emphasis projects; and general and miscellancous {n which there were tvo.
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Section II D.

i

These characteristics are listéd in the Appendix and were
selected by Dr., Lyman, Chief of the Title IX Division A,IL.D.

37See Appendix .

38Manorandmn from Princton Lyman to Charles Paolillo, May 20, 196G,
op. cit., p. 1.

39Ibid, P. 2.

hQA.I.D., "Excerpts from the Testimony of Honorable William S. Gaul,
Administrator, A.I.D.," op. cit., p. 6.

thhis analyses evolved fram a discussion with Jerome French of
the Title X Division.

thetter fran the AID Legal Officer in Brazil read by Rep. Rosentizl,

A.I.D,, "Excerpts from the Testimony of Honoreble William S. Gaud.

Administrator, A.I.D.," op. cit., p.8.
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Section IIT

1Memorandum from A.I.D. Administrator John Hannah to Under

Secrctary of State Elliot Richardson, Novembe: 14, 1359,

Subject : Representative Morsec's letter of October 16, 1969

crigizing the response of A,I,D, and the State Depsriment tp Titl=s IX,
p. 2.

25ee for instance: John A. Foskins, A.I.D. "Politica) Davelcr-ent
Assistance - The Maturization of a Policy," 'Unpublisied Masters
Thesis, George Washington University, 1968.

3Sec for instance: letter from V. Bradford Morse to Unler
Secrctary of State, Flliot Richardson, October 16, 1722
criticizing the responsec of A.I.D. and the State Depcriment
to Title IX, and Fracser, "The Dynamics of Growth in Soveloring
Nations." op. cit. pp. 13-1h.

l"t*lemorandwn from A.I.D. Adminictrator Hannah to Under Zeccretary
of State Richardson, cp. cit., p. 2. o

5lT)id, P. 2; Fraser, "The Dynamics of Growth in Devel:iding
Nations," op. cit., p. 1h.

6I‘~ie.'r.01*andwn from A,L.D. Administrator Hannzh to Under Seocretary
ci’ State Richardson, op. cit.,”p. 2.

T1hiq.

BAction memorandum for A LD, Administrator John Han:<h from
Assistont Administrator forProgrem and Policy Coorilinciion
Ernest Stern (drafted by P. Lyman, Chief, Title IX ~ivision)
discussion the policy issues neceding resolution whi. . were
raised by an Cciobur 16, 1950, letier from Kepresent: Ive
Morse to Under Sccretory of SlLale E. Richoardson, cro-ieizing
the response of A,1.D, and the State Departnment to " Zule IX,
November 14, 1049, p. 1; Frascr, "The Dynemies of Geroth in
Developing llations," op. cit., p. 1h.
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Section III (cont'd.) S

9Tbia, p. 13.

104, 1.D. , "Excerpts from the Testimony of Honorable
William S. Gaud, Administrator, A.I.D." op. cit., p. 9.

1lAction Memorandum for A,I,D, Administrator Hannah from
Assistant Administrator for Program and Policy Coordination
Ernest Stern, op. cit. p. 1.

g, p. 3. |

13AIDTO CIRCULAR Airgram A-1007, April 28, 1970, Subject:
"Country Field Submission Analysis of Social Development
and Popular Participation."
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