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I. Introduction

Thirteen years ago--which is when these notes really begin--Viner began a
famous lecture by commenting, "the output of literature on 'économic' development
has in recent years reached massive proportions" [816p, ].* Two years ago,
one of the leading authors in the field began the preface to his new collection of
readings from the development literature by admitting candidly, "the subject matter
of economic development 18 now so wide-ranging. . .that it defies the compression
and definitiveness of a textbook" [185,p. v]. Yet it is this body of literature which,
we hope, can make a decisive contribution to economic development,

Given the geometrical progression of the economic development literature
in the decade since Viner spoke, the working planner has virtually no hope of
mastering more than its peaks. This is particularly true of the agricultural planner,
who must somehow combine at least minimum familiarity with development
economics and a more-than-nodding acquaintance with agricultural science, a
technical field of applied biology, and with the complex institutional structure within

which the farmer lives and works.

* The numbers in brackets refer to the list of works cited beginning on page 114.



c91mgndGei§er have commented on the "major need for a conprehensive
and detalled appraisal of existing experience with, and literature on, planning methods
and techniques™ and for a "thorough analytical study of the present 'state of the art'"
[»43. P. 68 ],.' This paper stems from a similar concern,. although it must lay claim
to much morve}modest accomplishments than those implied by tho objective laid out,
The rpsearch for its preparation has been suggested by the U..S, Agency for
International Development, The materials examined are generally those published
within the past decade, with emphasis on the more recent ones, A classified
bibliography on agricultural planning--an outgrowth of the research for this paper--
18 in preparation [ 93 ]. It is expected to be of interest primarily to government

administrators and scholars having a professional concern with agricultural planning.

The Focus of Concern

The central concern of this evaluation 18 the usefulness of the professional
literature for administrators in low-income countries actually engaged in
agricultural planning. Hence, the criteria for appraisal are immediate, pragmatic,
restt'ictedfand very important. ,

In this perspective, what might we ask of the literature? It seems reasonable
to expect it to provide a pattern for effective agricultural planning and an exposition
of currently applied techniques in a manner sufficiently relevant and stimulating to
suggest approaches suitable to one's own courtry. The literature should do this both
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through general discussions of agricultural planning and its particular characteristics,
and through case studies and critiques of agricultural planning efforts, The planner
should be gble to turn to the literature for discussions and examples of demand and
supply projection, analytical techniques for choosing among and scaling projeots, and
Practical procedures to use when data limitations are too severe or the most suitable
techniques are beyond reach in terms of time or skills,

Two groups make up the potential audience-~first, the economist (or
agricultural economist) turned agricultural planner and, second, the professional
agriculturalist who assumes planning responsibilities,. These groups, with thejr quite
different educational backgrounds, professional experience, and immediate needs,
rather extend the scope of the literature that might be considered as dealing with
agricultural planning and the criteria by which it may properly be assessed; but people
of both sorts wark together in important planning positions in every underdeveloped
country, and the literature, if it is to be useful, must serve both needs, Agricultural
planners are '"go-betweens. " They are integrators of the plans and destres of all
the various groups concerned with agricultural administration, They are critios of
overambitious (or unduly pessimistic) proposals. They must see agricultural
development policy as it fits into the overall development of their nation., They are
target-setters. Often they are responsible for projecting supply. They must be a
source of perceptive insights into agricultural development strategy and technical
consultants about a whole range of agricultural production and institutional improvement
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programs, Despite this rather ambitious range of tasks, agricultural plauning groups
re SUrprisingly Smal--10r exampie, 1n Ueyion, Mree NAnoals And 10ur Joreisn
experts prepared theagriculﬂreporﬁonofﬂxeten—year plan{ ¢4 ] and in Iran

tl;rae nationals and one--sometimes twu--foreign experts were responsible for Third
Plan frame for agriculture [94). Iheis cquus, the person responsible for
agricultural planning has very litile time, indeed, to read the "literature"--assuming
he would find it usefal,

Do such men need literature at all? One can argue that the general direction
of agricultural development is pretty obﬂmg, the majoxr approaches are known to
most educated people who have paid any attention to the question, and that projections
need to give only rather simply estimated orders of magnitude, since it is unlikely
that any development plan can at first do more than start off in the right direction,

Thisisnottheviewpointtalwnhefe. While it 18 true that the more
recherché parts of the planning literature hold little of use for agricultural planners,
1t1§alaotruethatnomapcanhonestlyptetend to be a leader in such a fast-moving
and 1dea-hungry field as agricultural planning without access to the richqess of other
people's experience. lndeed. a general observation is that the very preoccupation
of agricultural planners with "qpmg" that prevonts them from devoting much time to
reading s ons cause of the frequent poverty of approach to agriculiural development
in underdeveloped countries,



Some Initial Comments

Before considering individual items in the literature on agricultural planning,
a fow introductory comments are in order,

Low-income, mixed economies, The nations which these notes have in mind
stretch through South and Southeast Asia, the Middle East, and Latin America,
They are committed, in varying degrees, to democratic, open societies. Incomes,
especially rural incomes, are low, These countries have embarked on a course of
economic development characterized by a variable mixiure of private and public
ownership. Despite the enormous differences among them, these nations have enough
qualities in common that much of the literature may be usefully discussed from a

general viewpoint,

Agricultural development literature. The confines of this evaluation have been
narrowed to rule cut direct discussion of agricultural development literature as
opposed to agricultural planning literature, Admittedly, the distinction i8 quite
arbitrary, and no real attempt has been made to achieve a rigid exclusion of one
versus the other, However, readers will note the absence of a number of prominent
works on two-sector models, abstract discussions of underemployment, applicability
of economic theory to low~-income nations, and the like., This is in no sense to say
such works are not competently done, making a contribution to our knowledge of the
agricultural development process, or to say that they are unimportant to agricultural



planning. It means only that they are less immediately relevant for agricultural plan
formulation than other, sometimes less well known, materiale. Certainly my
impression is that the "economics of agricultural developgnent!' is progressing
surprisingly well conaidering the anguished discussions one can hear on the topic.

A good picture of some current aspects is found in Ruttan's critique of the
contribution of growth-stage theories to the formulation of agricultural development
policy [241] and in Wharton's short bibliography prepared for the Conference on
Subsistence and Peasant Economics [332]. In model elaboration, such contributions
as those of Leibenstein [164], Fei and Ranis [62), Jorgensen {161}, and Johnston

and Mellor [148] are stimulating. Wharton has prepared a perceptive and relevant
critique of the agricultural development literature dealing with individual agricultural
infrastructure programs. It is a paper which sits neatly astride the rather

artificial boundary between general agricultural development literature and the more
narrowly circumscribed agricultural planning material [330]. There are increasing
numbers of disciplined studies of low-income agriculture in particular areas or
villages with emphasis on innovation and growth, In the light of such contributions,
Flores seems unduly critical when he suggests that the state of work on agricultural
development gives an "over-all impression. . .of contradiction and confusion' and
finds that an "appalling lack of consensus. . .pervades the discussion of agriculture
and development" [69, p. 946]. Of course, much remains to be done in this direction,

. but what I see gives me.the improssion that a challenge is being tackled--and with

-Verye.
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Contrast with agricultural planning literature. In view of the extensive and
vigorous triterest in general agricultural development, i is disappainting how little
literature is devoted to agrioulhiral planning per se; My rather time-consuming
(but &rdh exhaustive) search has turned up only some hundred difforent items that
treat agricultural planning as their primary topic, and hardly many more that include
it as part of a broader treatment of economic planning or development. Furthermore,
what is available, on the whole, fails to reflect adequately the broad experience with
development planning for agriculture, frequently fails to be analytical and critical,
and most generally is written at a point in the planning process when it is not
possible io draw relevant lessons from successes and faflures, To date, we have no
single outstanding work on agricultural planning to which students, younger staff
members, or busy top administrators could turn for a thorough fill~in the way I turn
to my Samuelson for economics [ 242], or to Meier and Baldwin [ 186], Higgins
[119 ], or Kindleberger [ 157] for general development economics. But then, such a
single text may not even be appropriate: agricultural phnﬂng. as documented in the
literature, is still very much an art with hopes of becoming a science,

1 am disappointed by how few good, analytical case studies of agricultural
planning there are, either by participants or by well-trained, perceptive cutsiders.
Most of those I have found tend to gloss over the difficult problems and ignore the
difficult decisions that had to be made, The literature still gives us few clues about
the hard kernels of detatled decision-making, adequate means to overcome glaring
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dath woalcabsses, o iioh this 14 really usefi 1 the Way'of eritoFis i obooatiy’
plame) My-own experiénce 1 program formulation has been that much timé 18
spent trying o Justify the soale-of programs and trying to'estimate the returns that
nifght be expeotad from one kind of activity as comparéd with anothér, The literatire
on institutional programs in agriculture--and even more on crop' and livestock
production-~is aimply enormous, yet, disappointingly, ‘almost bereft of useful
discussions on program formulation in the light of limited resources or in competition .
with alternative production possibilities, (Wharton's study on strengthening the
agricultural infrastructure makes a corroborating evaluation [ 73 1).

Finally, the literature is diffise, scattered, and difficult to master. There
is, ‘of course, no real remedy to this problem, but it is nonetheless acute if we are
going to bring the accumulated research and experience to bear on practical, day-to-
day administration of agricultural planning. Sometimes I think we give too little

attention to this key link in the chain of knowledge.

Stylistio quality; -1t 18 hardly surprising that the uality of the literature on
economic planning and, more particularly, on agricultural planning and development
varies enormously, but it is disappointing to note how much of it s almost devoid of
really critical content, evasive, and S0 Summary or ganarau’zediw to be of liitle*
ugofulness, The style of most canonlyuedesmbedasunleavened.  Given sch
geterally unintoresting material, it mxapmllto read thie ‘ooGasioiil exception


http:pl~nnio~).My

where perceptivensss is‘combined with good writing, Although good writing on this
topic 1s not limited to the few examples pointed out here, let me note the pleasure
with which I recall the works of such a varied group as Farnsworth [ ¢; ],

John Lewis (especially his Quiot Crisis in India [ 165 ], Artbur Lewis [ 169],
Cairncross [ 37 1), or that champion of economic style, Galbraith (in particular the
volume based‘ on his lectures delivered in India [ 90 1)« Unhappily, an even lower -
proportion of the literature on agricultural planning than on economic development in
general can be nominated for inclusion in this list,

 Contributors to the literature, One is impressed by the fmportant and
continuing confribution of the international agencies, especially FAO and the
regional economic corunissions, Much of this is of high professional competence,
timely, and relevant, It is also too generally underestimated. It i3 encouraging to
note the implicit rec‘ognu:lon of this confribution found in the rather high proportion
of United Nations materials that Mefer chose to inolude in his collection of
significant readings [ 185]. Repeated citations to United Nations publications will
also be found throughout this evaluation, By their very nature, United Nations agencies
often cannot be as critical or analytical as they would like to be, although, considering
thé‘ touchiness of many governments even to implied criticism, the qualuy of the
-evaluative material in United Nations .publications is quite commendabie. Broader-
participation of the academic community in critical anal;'sis of agricultural planning
‘would help compensate for this Mt-m limitation of United Nations matarial.
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We owe: ndebtto?helndlanand Pakistani scholars for their contributlonto
the literaun'e on' econein;c phn;mg ne the citations later wltnese. Not only have
they made several pre-eminent individua.l contributions to the general literature, but
théy.have jointly-creawd by fnz.' thebest corpus of literature analyzing tha planning
efforts of partlcnlar low-income countries, Their efforts certainly have been in
no little messure responsible for the conﬁming commitment of India and Pakistan
toplanning Sincemuohofthialiwrmeiapnbushedmlndiaandpaldstanbyﬁrms
w_ithlimited foreign connections, some of the useful material is difficult to obtain or
went rather quickly out of print. but many of the more important works are availsble

-through normal boek-distribution channels,

Itis unfortunate that the established professional journals are not devoting more
attention to agriculha'al planning m'oplems--pnrﬁeuLn;!y to critical evaluation--and
all the more 80 when one coneiders that a high proporﬂon of the {ruly effective
writings are found in juet a handful of journal artloles. This criticism, incidentally,
is more valid for agrioulhxral than geneml economic planning

I remain disappointed by the rather aught exbent to which my colleagues in
America.n agmmlmrel oouegee have mrned “hatl~ £ ormidnble research resources o
thie ':prneﬁoal;problem of the modern world
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"Do good" attitude, A disturbing undercurrent in the literature might be
called its positivism~-~or, lesé elegantly, its ""do good" attitude. Too much of the
literature on ag_rioulhtral development planning reflects an administrative attitude
that sets out to "help" the peasant farmer without enough consideration of what the
man's own viewpoint might be. The intent is obviously generous--to assist in the
improvement of human weifare, In practice, however, this approach may be one
cause for the failure of agricultvral plans, It leads to a tendency to want to prepare
"comprehensive' programs whick, in turn, may far overreach the limited
administrative capabilities available, Another problem is that programs that give
farmers what they "ought" to have may, in fact, conflict with existing peasant value
structures and, hence, run into unanticipated and sometimes even unrecognized forms
of resistance, Finally, the do-good attitude can lead to the assumption that people
do not know what is ""good" for them, and this, in turn, to a distrust of individual
motives or the rationality of individual choice. When this occurs, there is a tendency
to formulate programs that fail to take full advantage of the effects of individual
incentive within a suitable economic environment, or that underrate the markut as an
administrative mechanism, This same attitude may lead to a desire to spread the
benefits of economic growth evenly through the agricultural community and thereby
toamm'etodesignprogramsthatoantalca advantage of the rather large differences
in the responsiveness and willingness to innovate of mdividual peasants, More overall
agricultural progress may come from programs, intended to belp some farmers make
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rapid advance, or from regional programs which favor already relatively advanced
areas blessed with better resource endowments and more progressive farmers, even
at-the expense of some inequity. Any sgricultural economist can cite instances of
substantial responsiveness on the part of a select group of peasant farmers to price
and other incentives even in agricultural communities generally thought of as
ngradition bound, " One may note the examples of vegetables grown in the vicinity

of Medan in Sumatra for export to Singapore, eggs shipped by rail all the way from
Madras to Delhi, or the appearance of winter vegetables from the Persian Gulf on
the markets of Teheran. The existing literature pays little aftention to this range of

questions,
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II. Contemporary Agricultural Planning

Two decades of widespread experimentation with planning in low-income
cmntrie; ampl;v show that "the actual accomplishments of development planning have,
with a rare exception, failed to fulfill original expectations." As Meijer comments,
"the difficulties of planning have only too often been underestimated, and the
anticipated results. ., overestimated. Development planning in practice has clearly
revealed a need to improve upon its formulation and implementation. ' [185, p. 561].
Such a comment probably applies even more forcefully to agricultural planning than
to the overall context Meier was considering. In India, certainly one of the
countries where planning has been done most consistently and systematically, Lewis
notes the difficulties of effective planning for agriculture. "The enormously
complicated problem of rural organization,' he writes, "'defies capsule treatment"
and "when viewed comprehensively. . .is the very aspect of the Indian effort that has
been least successful thus far and stands most in need of reform" {167, p. 87). It is
both instructive and disappointing to note that Ezekiel and Saco's discussion of
agricultural planning prepared for the International Conference of Agricultural
Economists in 1952 could have been read virtually without change at the 1864
Conforence [59]. Although they might be a little less positive about the virtues
of mechanization and rather more concerned with commercial inputs and incentive
structures .today, the basic thrust of the article and the sections devoted to

institutional and administrative problems need hardly even be brushed up.
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The past fow years ‘have seen an increasing emphasis-on the positive

,contnbution?ot agrionlmro to the overall pattern of economic growth and with it, a
considerable ohange in auitmle from planning for agriculture asa kind of welfare
,seotor to a new emphasis on seelng agriculture as an essential, fully economic
seotor of a.growing economy. Rostow sounds this new note as he suggesta that
reconomic development in Asia can no longer be based on the immodlate postwar
rationale for industrialization, , It is a question of modernizing ‘lf@ﬂ life in Asia as a
“basis for continued rapid industrialization" {237, P.849]. Witt has chronicled this
change: "During the 1959's most development economists looked askance at
agriculture," A "more recent view is that agriculture is an intimately interrelated
sector in the development process." Hence, much of the recent work focuses on the
interrelations between agriculture and other sectors, with interesting implications
for agrioultural planning {338, p.120ff). Barter comments on the importance of
agriculture's contribution to the rest of the country as it affects agricultural planning
[16].

Some of this new cLacern for agriculture has grown from an increasing
awsreness that "the less-developed world is losing the capacity to feed itself," as
Brown oonoludes ['s2, D. 7. ]. At the same: time. profeasional attention has come

to be better focused on the sluggisl_moss of ylelds’ in low-income agriculture. "More



than half of the 1948-50 to 1960-62 increases in crop yields in India, Pakistan,
Thailand, Colombia (to cite a few countriés) have been due to factors other than
fertilizers, pesticides and other purchased inputs" is Long's conclusion [173, p. 10].
Nonetheless, yields in low-income agriculture can increase if the environment is
right. A recent USDA study analyzing agricultural growih in 26 countries from 1948
to 1963 shows that twelve achieved a rate of growth in agriculture more than 4 per
cent per year over the period. Two important inferences can be drawn by
agricultural planners: the high-growth countries show the whole range of "'can'ts" in
agriculture, and are unified only in that all are characterized by "aggressive group
action, generally national in scope, directed specifically to improving agricultural

production conditions' [304, p. V].

Current Patterns of Agricultural Planning

Fortunately, the literature contains several good summary statements--
almost idealized "models'"--on agricultural planning which reflect the current concern
with the place of agriculture in economic growth, the concern with focd supplies, and
the conviction that vigorous economic program action is necessary if agriculture is to
grow at an acceptable pace. Perhaps the best sho:l-t description is Smallfield's
background paper prepared for the World Food Cox;gress [265]). A runner-up is that
of Zusman, notable for its sympathy with more formal techniques of planning but its

recognition that in practice they may be impossiblé to apply, given the present state
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of-theoreﬁcal imowledge, data availability, and administrative capacity. Zusman
also has a good, brief discussion of the usefulness in agricultural planning of
budgeting, linear programming, and input-output approaches to plan formulation [75).
For a fuller treatment, and for probably the best starting point for anyone seriously
concerned, the best source is the fine paper prepared by Ojala [210]. (Ojala treats
some of the same subject matter--but not so well-~in the paper he presented to the
1963 agricultural planning training course [209].) Barter has an excellent discussion
of the kinds of problems that distinguish agricultural planning from more general
planning which should be high on the list of anyone concerned with agricultural
planning [17].

An extremely informative discussion of current trends in agricultural

planning practice is found in the FAO State of Food and Agriculture 1966, which

includes intercountry comparisons of the main features of postwar development plans
in agriculture, trends in public investment in agriculture, share of private
investment in total planned investment in agriculture, and share of planned public
investment devoted to agriculture [83]. (Montgomery and Marglin have some
interesting intercountry comparisons of the ratio of government expenditures to
agricultural output as one index 61‘ a nation's "will to develop" [191]).) The UN World
Economic Survey for 1964 discusses the place of agriculture in national plans, with
cc;mparéuve tabulations of planned growth in agriculture as contrasted with industry
and a coxﬂparative 'an'alysis of agricultural growth targets [288].



Four highly relevant FAO publications focusing on techniques of
agricultural planning together amount to the beginnings of a workbook or text on
agricultural planning [ 71 1 [72 1 [ 801 [ 85 1. Of these, perhaps the most general
and useful is the report of the FAO/ECAFE expert working group; even so, as a
practical introduction to the techniques of agricultural planning, it could be expanded
to advantage with more discussion of alternative approaches and the strengths and
weaknesses of various devices. Such an expansion should include much more
discussion of the experiences of various countries, a topic virtually untouched in
~thé present version. It would be desirable, too, if the range of interest could be
broadened to include Africa and Latin America, although the working group
assembled under the aegis of ECAFE understandably did not concern itself with
these continents, Of course, this is a big order; it is nonetheless needed.

Two other regional economic commission series also amount to text material
on planning, The more general is the series of articles ECAFE has prepared almost
annually dealing with overall planning and then with the particular problems of
individual seciors, including agriculture [ 296). Indeed, it might well be time to
consider gathering these into a single ECAFE reprint that would be more readily and
widely available. The other series is the ECLA analyses and projections of economic
development in which a general introductory publication has been followed by a group
of impressive country studies. These are discussed more fully later in connectfon

with planning models. Two are available in English and five in Spanish only [301).
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The mamual on development projects, also prppared by ECLA, is an extremely
uaemi publication devoﬁd to preparing economic analyses of individuci dsvelopment
projects and enhanced in its usefulness for agricultural planning by the inclusion of
several agricultural examples [302 ].

As yet, there is no single work or textbook on agricultural planning which
treats techniques and experiences on a generalized basis, In such a rapidly
expanding field as development planning, however, if is possible to take Meier's cue
and establish a rather convincing case that such a general work is not yet desirable.
A more useful alternative at present might be to prepare a judiciously edited
collection of excerpts from relevant works with extensive bibliographical
references, Such a work does not exist, an it is in this sense that the literature
may be justly characterized as lacking a general work on agricultural planning.

Discussions of the curreat status of agricultural plans and planning in
various Asian countries are found in Ojala [208 ] and the ECAFE discussion of
agricultural planning [ 298 ], and in Abed for the Middle East[ 3 ]. Such reports
date quickly, so it is to be hoped that the regional commissions will find space in
their journals for more frequent articles on this order. In a more general direction,
Wilcax has an instructive discussion of development planning in Southeast Asia
where he treats agriculture within the context of overall plamning [ 335 1.
Unfortunately, Wilco; did not chooag to take gdvantage of his considerable

familiarity with planning approaohes to draw lessons from intercountry comparisons--



a kind of analysis in which not just the literature of agricultural planning but the
whole literature of economic planning is sadly lacking.

These general discussions of agricultural planning can be set in the broader
context of national economic planning by reading Hagen's summary chapters [ 105 ]
[107 ). Wilcox opens his paper on planning in Southeast Asia with an idealized
statement of what modern economic planning "ought" to include [335 J. Waterston
discusses some of the modern thinking about a "definition" of planning, or what
planning in practice might be thought to include [ 323].

Both the rather idealized discussions of agricultural planning and the more
general discussions of economic planning noted take a comprehensive view, Some
authors suggest that this is too ambitious for most low-income countries in the
early stage of development. This is a recurring theme in Waterston's analysis
of planning experience. 'Comprehensive planning does not work in most less
developed countries where it has been tried, ' he asserts early in his book. The
reasons are many: data limitations, inadequate numbers of well-prepared projects,
problems of personnel to undertake the planning task, difficulties of improving
administrative efficiency, inadequate time devoted to preparing plans, and a number
of others. In view of these difficulties, Waterston suggests a partial or "staged"
sequence prodeedlng consciously from a project-by~-project approach to integrated
public investment programs and on to comprehemsive planning. Agriculture is

particularly suited to this treatment, he feels, because it lends itself to sectoral
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treatment and because so much in an agricultural development program is public-
sector initiated and can be treated well even in the absence of a macro-economic
analysis and overall comprehensive plan { 328, p. 5if, ]. Wharton takes a similar
view derived from his concern about the urgent need to accelerate food production
and his conviction that the limited available resources must not be spread too
thinly to be effective. '"The goal will be not balanced growth nor unbalanced

growth, " he concludes, "but selective growth" [330, P. 36 I.



III. Sho of Case Studies

By far the most serious lack in the agricultural planning literature is
detailed, analytical case studies prepared by perceptive, trained workers. Although
this accusation may be directed at the whole of the literature on planning, more or
less, it is particularly acute in agriculture. Furthermore, where general case
studies of planning have been undertaken, agriculture is often treated with hardly
more than a passing reference., While much of what able case studies might cover
is touched upon elsewhere in this manuscript, the importance of case studies is great
enough to justify separate attention and emphasis here.

Case studies could bring to the practicing administrator and research scholar
alike a feeling for the richness of experience in agricultural planning from which
valid generalizations and syntheses could be made. To be useful, however, they must
be much more thorough and much more searchingly analytical than most written so
far. An increasing number of intercountry comparative studies should begin to emerge.
From the standpoint of their usefulness as planning literature, these case studies will
need a different subject matter from the recent general works devoted to agricultural
development in one particular country or region and from the village studies that have
characterized one school of anthropological research during the past two decades.
These more general studies are needed, too, of course, but more is needed; and, in

addition, a body of case studies focused on agricultural planning is one of the most



aiite lacks in the-current literature.

" On'the whole, the available literature on agricultural planning fails to
reflect the variety of experience in policy-making and planning for agriculture. An
element of unreality tends to-creep into some of the literature from too great
abstraction and too much consideration of agricultural pianning as a generalized
whole, Several of the contributions to the FAO lectures on agricultural planning
illustrate this tendency. Sen resorts to treating all agriculture as a single unit,
clearly something that can lead us too far, as he would be quick to acknowledge
[249]. Abercrombie's talk of planning is somehow too remote from the realities of
administration and technical agriculture. He gives too little recognition to the range
of experience within a society that must go into making a viable agricultural plan.
He writes that a planning organization is charged with "determination" of broad
objectives, does the "technical' formulation of programs, and "implementation" of
programs. Clearly, it doesn't; otherwise, it would be the whole government--or
perhaps the whole soclety [ 4, P. 143 1.

One reason that the literature fails to reflect the variety of experience in
agricultural planning may be the dominance of the Indian model--and, to only a
slightly lesser extent, that of Pakistan--in the minds of most writers concerned with
the problem of planning in low-income, mixed economies. This is true, even though
10 one can doubt for a moment the importance of the/Indian and Pakistani contribution
or‘th_e.impresslve-qualityotmdian and Pakistani planning efforts. Myint effectively
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treats this point in his discussion of economic theory and underdeveloped countries
[200, pp. 489-490]. ‘He suggests India needs to be treated as a "special case" and
notes three "obvious limitations" of the Indian example: (a) that most of Latin
America, Africa, and much of Southeast Asia are qp#rsely settled, making the
éoncern with disguised unemploymeni: q\'ute different; (b) that even among overpopulated
countries, "the over-all size of the population and area of India has no peer except
for China"; and (c) that "underdeveloped countries are at widely varying stages of
general social, political, and economic development, ' so there are still many
countries "hard put to maintain even the minimum of law and order, political
stability, and public services, and that clearly do not yet possess the necessary
institutional framework to carry out elaborate economic development planning, "
Galbraith, certainly a sympathetic ‘observer. comfnents: ", ..the world has come, in
far greater degree than has been realized, to identify development as a whole with
the experience of, ..India and Pakistan....Since competent planning is possible in
India and Pakistan, it is assumed to be possible everywhere. ... We cannot have one
diagnosis of the causes of underd;avelopment. Rather we must have the particular
diagnosis which ﬁtsvthe particular country... .If is wrong to imagine that the kind of
planning that is done by India or Pakistan is essential for nations in all stages of
development. In earlier stages, it is neither nécessary nor possible" {90, pp. 44ff].
This dominance of the lndian and Pakistani experlence--reinforced by the abiuty of

its expositore--may be deflecting others trom analyais of less perfect but more
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urgent examples:of agricultural planning, particularly. those'relevant in smaller

countries Why‘ have :Indoﬁpféig; ‘Burma, “Thailand, .the Philippines, .and ‘Malaya=-
‘n'ei“g'hborin‘g»oount_ries with roughly similar resource endowments--all had "planning"
in agriculture but largely failed to maks their agricultural planning effective either
in tez;ms of the realism and adequacy of-the planning process or in terms of
iraplementing plan programs? In two instances agricultural growth has been
oreditably rapid; in the others agricultural cutput has remained almost unchanged.
Would agricultural growth have been faster if the planning process were more
effective?

Clearly, there is a need for a broader-based analysis of the planning process
in agriculture, even though it may nowhere else be so competent as in India and
Pakistan, Two of the best discussions of agricultural planning ofganization—-
especially relevant for smaller couatries, which really need a general literature on

‘sgricultural planning the most--are found in the IBRD studies on Uganda [ 138 ]
and Tanganyika [ 137 ). ‘The Uganda work envisions one person to coordinate
outside aid and two planning uni‘s within the Ministry of Planning, one to deal with
review and plan formulation and the other with statistics. The sectoral plﬁns would
then be elabarated in the vafio,us ministries concerned. In Tatiganyika, a three-year
"rolling plan" is recommended. In this:case,: the planning staff-would be attached
to the Treasury and program initiationwouldrest with the concerned minisiries.
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agriculture in a low-income country. Waterston expresses doubt a rolling plan
would be effective. Few planning agencies are "qp to the task of revising and
extending their plans each year," he suggests; and, in any event, a rolling plan is
""a technician's device" which lacks the "psychological appeal" of a brand new plan
for securing public interest and participation and does not give politicians the same
opportunity to use plan objectives in their election platforms [ 323, p. 140 ].
Although there are several good studies of "indicative planning' in France (see, for
example, Hackett and Hackett [ 104 ]), there appears to be no analytical record of
attempts at such an approach for agriculture in a low-income country. A number of
countries are known to have tried "pilot projects" or 'nuclear" approaches to
development, but the literature does not analyze these well. The FAO Mediterranean
development project is an interesting example of an attempt at intercountry
agricultural planning [ 81 ]. Fisk, in a rather different direction, elaborates a
model of transition from subsistence to monetary agriculture for New Guinea and
discusses some of the implications this has for development planning in a primitive
territory [ 66, 67 ). An analysis of the Joint Commission on Rural Reconstruction
as a political device to foster agricultural growth on Taiwan is found in Monigomery,
Hughes, and Davis [192].

Concentrated development programs along the lines of either the Gesira
echeme in Sudan or the Indian package program.inspired by the Ford Foundation team

recommendations [ 86 ] and a similar approach in Pakistan have received mich too



little attention, Such a program grows quite naturally out of two aspects of
agricultural development which play an increasing role in current thinking, One is
the greater recognition of the highly complementary nature of agriculture as a
gystem of managed biology. The other is ihe increasing feeling that "pilot" programs
have little to offer, not just because they cover too small an area but also because
they are unrealistic in focusing so much scarce, high-quality technical and
administrative talent which, by definition, cannot be extended to a larger area. The
attempt to utilize somathing along the lines of the package program is one of the
"growing tendencies" ip agricultural planning over the past decade noted by FAO
[ 83 ]. The experience with the Gezira scheme is warmly chronicled by Gaitskell
[ 89 ). Although basically more of an irrigation than a pro’ductlvity—!ncrease
program, the Gezira kas many elements of interest for planning other kinds of
intensive programs. The Indian package program is not well analyzed. The best
publication to date is the article by Malone, but this really focuses on diffusion of
innovation within one package-program district rather than an analysis of the overall
planning problems of the program or its effectiveness as a development device. An
earlier, though not very informative, description is that of Ensminger [ 58 ], while
another discussion will be found in Johmson [ 145 ISC Conf].

An extensive and sophisticated literature exists on regional planning, as
indicated by Isard [ 141)-andIsard and Cumberland {142 ). But it is disappointing
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countries. Most of the writing has focused on the problems of more advanced
nations, more often than not on their "underdeveloped" areas, whereas in many low-
income countries a good case can be made for the opposite approach of concentrating
limited resources on the more advanced regions. Although I have not had a chance
to evaluute it, on the basis of an earlier article it appears Rivkin may have some
very interesting comments on regional economic planning, including agriculture,

in Turkey [ 2351236 J.

The most immediate need at this point is for a rather general group of
analytical studies tracing the agricultural planning process from the earliest
preliminary work through plan formulation and on to implementation, both where
planning has been successful and where it has not. These studies should pay
particular attention to what was done to overcome gaps in data. More specialized
case studies could profitably concentrate on selected aspects of the planning process
in countries where one or another aspect is of particular interest or where that one
aspect may be all of the planning process that has been carried out. Agricultural
planners would be substantially enriched by case studies focusing on preliminary
research, what Clark calls "preplanning" in his broader examination of plan
formulation in Nigeria [ 39 ]; by instructive comparative studies of the kind Hunter
has done on education (with some usefill attention to agricnitural education and
extension, it may be noted [133]); or by more of the kind of study that Wilcox has

prepared on Southeast Asia emphasizing the problems of administrative authority for
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planning [ 3351, A carefully prepared group of case studies might bogin to give
usem msights into the generally poor record:of plan. implementation,

Preparation of analytical, detailed case studies is, incidentally; an area
where scholars attached to independent research institutions can make a critical
contribution. United Nations agencies, by their very structure, are severely
limited in the contribution they can make, altbough some of the individuals best
suited by interest and experience to undertake them are staff members of these
agencies,

If we turn to examine the case studies of agricultural planning that do exist,
we find that there are very few, indeed. Most of the best discussions of
agricultural planning are found as part of more general examinations of the planning
process. Fortunately several of these are very perceptive; but it is exceptional when
they pay detailed attention to agriculture. Waterston, for exaiaple, in one of the few
case studies of planning available, mentions agriculture only in passing, even though
agricultural improvement was one of the three major objectives of the Moroccan
1958-59 Biennial Investment Plan and despite his tantalizing comment that
"Operation Plow" "was reported to have increatad peasant incorues in the areas
aflsoted by 26 percent” [ 324, p. 21 1. The group of United Nations case studies
on planning for economic development present & wide range of examples, but they
are too short to give more thar a general picture of the range of differences as

well as the similarities in development planning [ 290]. Another Uaited Nations



collection on planning for economic and social development is written from a
different viewpoint from that here and contains very little pertaining to
agricultural planning [ 289]. Unhappily, many of the available case studies are
three- or four-page annotations prepared as "country reports" for international
conferences and are too brief and unoritical to be really useful,

Of the case studies that deserve serious consideration, the quality of
presentation and analysis runs all the way from Fisk's comments about Malaya,
which, if competent to the extent they go, do not add much to our insights about
planning [ 68 ], to the realistic, sophisticated approach of Lewis who criticizes the
Indian Third Plan with a professional competence that sots a high standard [ 168 ].

A major disappointment is the generally lackluster group of papers presented at the
1963 Rehovoth Conference on Comprehensive Planning of Agriculture in the
Developing Countries { 234 ].

India, ¢he low-income nation with the most sophisticated planning procedure
and the firmest commitment to planning in a democratic eavironment has also been
dignified by the most comprehensive, searching, and cogently argued critique--
Lewis's Quiet Crisis in India [ 168]. The outlines of his argument are restated in his
cortribution to Hagen [ 167 ]. A large part of his book is devoted to a tightly
reasoned analysis of why the Indian plan should devote more attention to the problem
of mobilizing idle or underemployed agricultural manpower. Lewis also puts welcome

stress on the need to harness market forces more fully in agricultural development



and to treat agricultural planning "'as an integral component of a larger rural

policy frame" [168, p.16d and as part and parcel of the overall development
problem. Lewis is most concerned, of course, about the theory or strategy of
agricultural development lying behind India’s planning effort. Unfortunately, from
the present standpoint, he pays little attention to the mechanics of agricultural
planning. His familiarity with the planning structure as well as with the
agricultural development problem is such that one wishes he could have found time
and space to ¢!3cuss in greater detail the relationship of the planning structure to
the weaknesses he perceives in the agricultural strategy. Lewis was taken to task
by Malenbaum for accepting the cutlook of Indian planners themselves as his
starting point ‘nstead of adopting a more sweeping basis for his criticism. 1t is
possible, vhowever, that Lewis's very acceptance of the Indian planning experience
adds greatly to the interest of his study for those concerned with the realities of
agriculiural planning. This is not the place to go into Malenbaum’s “,asic premise
that "it is poor planning strategy which is responsible" for the limited "prospect for
success" of the Third Plan {178, p.876]. Butitis relevant to the present concern
to note that without a body of cogently argued studies about agricultural planning as
it exists and within its existing framework and real situation, our ability to improve

the planning process is hampered.,



There is, of course, an overwhelming literature on economic and
agricultural development in India and, more particularly, on Indian economic
planning, But, rather surprisingly, there are few case studies of agricultural
planning even there. Of course, there are such general discussions as those of
Bhatt [24], Ghosh [91), Krishnamachari [162], Little [172], Mahalanobis [176],
Malenbaum [177], Pant [220], Reddaway [233], and Vakil and Braimananda [318, 314],
to name only a sampling of the publications dealing with planning techniques, But
these tend to treat agriculture in passing, without devoting much particular attention
to the kinds of problems faced by agricultural planners, There is also, needless to
say, a broad and technically impressive range of materials dealing more generally
with economic development in India. But this leaves us rather where we began:
there are surprisingly few discussions of the agricultural planning process, the
way it has been worked out, and the problems faced by the planners. Among the
fow that can be mentioned are Gadgil [88] (which I have not had a chance to evaluate)
and Poduval's rather bland once-over at the Near East training center [226]. A
little more general in their viewpoint are the Ministry of Food and Agriculture's
papers on the approach to agriculture in the Third Plan [135]), Sen's discursive and
rather disappointing essay on strategy [251], Rao's review [232], and Shrinivasan's
study, which I also have not seen [254], Thess still leave us without a detailed
exposition--and this is one of the countries where the most advanced techniques have



- Sla-

been.used for planning in low-income agricuiture, one with the longest experience

in democratic.approach, and one where there has been a continuing debate throughout
the society and the professional community on the performance of agricultare

during three plans and the problems associated with increasing agricultural
production and productivity.

The next-best-documented planning experience in a low-income country is
doubtless that of Pakistan~--and here the literature on agricultural planning 1s
relatively more plentiful, although scarce enough considering that here, again, is an
important “.ountry using sophisticated planning techniques, There is still no general
case study of agricultural planning., Hag has a rather detailed discussion [111). A
useful, fairly brief general discussion is found in Wilcox, who certainly does pay
attention to agricultural problems but whose focus is elsewhere and who did not have
the space to deal in adequate detail with agricultural planning [335). Another,
still rather general, treatment is that of Bell, who discusses allocation criteria in
respect to Pakistan [19]. Fei and Ranis discuss planning methodology with their
usual cogency (63}, Snyder raises some problems of agricultural planning based
on his Pakistan experience and comes the closest to a true case study. Unfortunately,
the rather narrow confines of his format and the broad range of his coverage force

him to be so summary as to be reduced almost to cliches, One would have hoped
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for a fuller development of his points, drawing more in detail on the Pakistan
experience and the efforts made to face up to some of the difficulties he notes [ 269 J.
Shorter's fine study of food-grain policy, noted in connection with food problems,
deserves to be read as a study in agricultural planning, too [ 252 ]. Shorter also
discusses planning procedures more generally [ 253 ].

Although the documentation is not extensive, there is an interesting group
of studies on Burma. Hagen's earlier study [ 106], followed by Walinsky's later
book [ 320 ] and his shorter case study [ 819 ], provide a very interesting picture
of planning problems in a country where great administrative obstacles had to ba
faced. To these studies should be added two by Thet Tun, one dealing with economic
planning in a more general sense [ 277] and one with organization of the planning
machinery [ 278 ]. Although these do not deal extensively with agriculture
(agriculture was excluded from the terms of reference in the 1953-59 Eight Year
Plan and provided for in a separate plan), there are some interesting sections
devoted to agriculture, especially in Walinsky's book [ 320 1. The latter has a very
interesting and detailed chapter on the implementation of the agriculture and
irrigation programn. Perceptive discussions of the relationship of agriculture to
other economic planning activity are liberally sprinkled throughout.

Beyond these studies of three contiguous South Asian countries, case
studies of agricultural planning in low-income agriculture are sparse, indeed. Of
the general and rather brief surveys available, mention can be made of the quite



f{nteresting ECAFE survey of agricultural plans in its region which is more
analytical and critioal than might be thought possible for an international agency
[ 208 ]. This reviaws agricultural development plans, generally commenting on
the delayed implementation and the need for more attention to incentives and
institutional reform. There is an interesting comparative table of objectives and
plan features. It also makes one of the few attempts at something which has been
discussed often enough: a look at the rice demand-and-supply situation for the
region as a whole if the plans in separate countries were to be carried out. (It
concludes there will be a surplus in 1966 if India and Pakistan meet their targets but
a shortage if there is any considerable shortiall. The survey was prepared prior
to the Chinese purchases abroad and considers mainland China as a net exporter, )
Ojala compares countries very briefly in a paper devoted mostly to a discussion
of agricultural planning techniques in Southeast Asia | 208 ]. Paauw comments
on the failure of agricultural plans to be implemented in relation to overall
planning in Southeast Asia [ 217 1. The ECLA studies on analyses and projections
of economic development, while not treating agriculture in every instance, provide
an interesting group of studies on the more macro-economic aspects of
agricultural planning in various Latin American countries, but cannot really be
counted as case studies [ 301 J.

| Frong other countries, mention may be made of Fernando's very

mfprmaﬁvg but far-too-short pi_ecg on Sgtloulmral planning in Ceylon, particularly



admirable for its frank analysis of planning shortcomings and some of their
causes [ 64 ]. Although a substantial body of literature discusses various programs
for agricultural development on Taiwan, until very recently thcre has been little
analyzing the planning process itself. Ho's study on plaaning and programming in
agriculture [ 125] and his paper presented to the Conference on Economic Planning
in Southeast Asia [ 124 ] bave helped fill this gap, as has the analysis prepared by
Hsieh [131 ). Tsiang includes program formulation in his discussion of the Joint
Commission on Rural Reconstruction [ 285 ]. Nevertheless, we still await the
detailed, critical analysis of agricultural planning that the Taiwan experience
deserves and which would be of such interest to a number of other countries.

Stead treats agricultural problems in Puerto Rico rather slightingly [ 263 1.
The Waterston country studies turn out to be rather too descriptive instead of
analytical and, in any event--as noted earlier--devote too little attention to
agricultural planning problems [ 324 1[ 325 [ 826 1. Two African studies which
have appeared in a new series of books on planning tend to focus on political
rather than economic aspects, and pay little attention to agricultural planning as
such, Ashford's comparative study of Morocco and Tunisia emphasizes the
political obstacles to using planning effectively to bring about major social
changes [ g ]. Burke's study of preplanning in Tanganyika is mostly devoted to
historical recounting. Its analysis of agriculture is skimpy and unsatisfactory,
raising a number of provocative suggestions about the proper direction for
agrioultural planning but failing to.explare them adequately [ 36 1.



The IBRD studies on economic development in various countries, too
numerous to cite and too well known to need to,can hardly be called case studles
in the sense considered here, but they do dlscuss-agrlculmral planning and, as noted.
sometimes propose stimulating alternatives of approach The collected lectures
from the FAO Near East regional training center [80] and the 1963 agricultural
planning course [ 71 ] mention some other agricultural planning experiences but,
except for those cited, they lack enough analytical nonhent to justify recommendation.
Apparently, the only separately published case study is that of Gittinger on Iran
[ 94 ]. This is made all the more interesting by the different view of the same
planning effort expressed in the chapter on agricultural planning in Baldwin (11}

Among these case studies of agricultural planning--which, of course, fail
to add up to nearly as many as the importance of the problem justifies--there are
several glaring omissions, The absence of studies in Pakistan and India and the
lack of a study of experience in low-income agriculture with a rolling plan have been
noted, There are almost no comparative studies, We lack a well-focused study on
the Yugoslav experience, which might be of great interest in many countries where
the expectation is that the public sector will have to be very important in indusiry
but where privately gwned agricultural holdings are liloely to continue as the future
preference, The article by Jelic and Orthaber; while touching on agriculture, is

too uncritical to be able to meet this need [144.
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We have too little careful study of failure., Watson and Dirlam make this
péint by noting that, of the obstacles to effective planning, three of the most serious
are a lack of suitable information on which to base planning, a lack of suitable
projects, and a lack of qualified and motivated personnel. They suggest that much
more effort in planning needs to be directed to removing these restraints, and that
to make planners more aware of the need for such changes, "much more pooling
of experience is needed, particularly of unsuccessful experience" [ 327,p. 194 ).
Indonesia would be a good‘ possibility for a staxt. A numbei.' of planning attempts--
including somé in agriculture--have been undertaken but they have come to nothing,
Wilcox puts it bluntly: 'Indonesia has never created an effective organization for
the formulation and execution of development plans. It has never prepared a fully
adequate plan, It has never carried any of its plans into effect" {335, P. ¢4 )
Several analyses of economic development on Indonesia have been prepared. Perhaps
the most interesting from a planning standpoint are those of Higgins [ 120 ] and
Higgins and Higgins [ 121 ]. A more descriptive contribution is that of Van der
Kroef [ 315 ). None of these deal extensively with agriculture.

Although he does not deal with agriculture, except incidentally, Friedmann
has written a perceptive analysis of what he calls the "latent" effects of planning
in Venezuela which is particularly apt for those concerned with agricultural planning.
These effects are "calied‘latent. «-because they normally pass unmentioned in any

discussion of the purposes of planning" although "the question may legitimately be



.raieed whether the latent ﬂmot!one of planning were not, on’ balance, more ‘
;importent to the development -of; Venezuela as & modern democratic ‘nation," " The
=latent efteote that Friedmann eingles out are strengthening the presidency by
pe,rmitting.him-' more,adequately.to "aesert a national interest in policy questions,
with the backing of factual and reasonsbly objective information;" improving the
political process by exerting a "disciplinary effect on political debate" primarily
through forcing "'protagonists to fall. back on reasoned arguments. and think of
incremental improvements in the plan itself rather than of .grandi'ose ‘echemes that
would ﬁeil to meet the critical tests of consistency;" creating a "development
society" by fostering a ‘dev.elopment mentality and .acting as a "countervailing force
.to a fatalism born of recurrent failure. pcverty; .and despair;" reducing social
conflict by coming "to serve as an instrument for reconciling competing interestis in
an image of the_ngt_i_gg_al_ interest;" and by mobilizing external assistance [87,pp. 47ff].
A most instructive kind of "case study" to read would be the agricultural
plans themselves, There are a great number of these, of course. The United
Nations Dag Hammarskjold Library has published a list of plans--many including
portions devoted to agriculture--in the form of a listing oi its accessions [ 287 ).
It 18 to be hoped that this will became a regular publication, Waterston has an
appendix listing all the plans he and his ‘etaff'could locate [323]. But there isa
problem of acceseibility here. Most- plane are mimeographed or published in
limited editions, They go out of print quickly and mest often are not available



-38 -

through normq.l book diairibuﬁon channels, (Some have even been held as state
secrets,) Further, there is a tendency for them to have become rather dated by the
time they are indexed in some international source. Perhaps there is room here
for the Hammgrelqold Library or some other agency to publish a collection of
excerpts or whole plans, perhaps by Xerox or some similar system. Meanwhile,
one accessible plan is that of India which was published in large enough quantity

to be distributed widely [ 136 ]. Short excerpts dealing with investment from the

Indian draft outiine and the Ceylon ten-year plan may be found in Meifer [ 185 ].
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IV. Particular Planning Problems Associated with Agricultural Development

As more and more low-income nations have turned to planning as a tool to
accelerate agricultural growth, discussions of the particular cbstacles lying in their
way have begun to'be published.

Economic incentives

A significant recent trend in the literature has been emphasis on economic
incentive, This iz a reaction o the rather unsatisfactory results achieved by
programs focusing heavily on such institution-building activities as extension,
community development, and cooperatives, plus growing realization that peasant
farmers are relatively price responsive providing they are given a proper environment,
(Sturt notes 938 per: cent of the Pakistani peasant farmers in his sample wanted to
undertake some technical innovation during 1962 which, in the event, they did not
carry out, and that nearly all indicated the reasons for their failure were either lack
of credit or unavailability of materials [ 270 ].v) Attention to improving incentives
has tended to be olosely linked with emphasis on two related needs: first, commercial
inputs--particularly fertilizer and insecticides--as essential to modernizing
agriculture and, second, improving'marketing channels both for supply of inputs and
purchase of produots as:a'm'eq;_ns to Feach’large numbers of farmers with a minimum

burden S government administrative capacity. "The need to provide incentives, or



to reduce disincentives, "' Barter comments, "is a most crucial matter in
agricultural planning." He recalls the "'great powers of passive resistance" of
peasant farmers because of the ""subsistence nature of agriculture," and notes that,
while strikers in industry can seldom hold out long and entrepreneurs have great
difficulty resisting strongly implemented government policies, farmers "can go on
year after year growing as little as possible over the bare minimum needed to support
their families if they consider it unlikely to be profitable to incur the increased effort
or expense to produce more" [ 17, p. 39 ].

An agricultural development program based on increasing economic
incentive and commercial inputs may have several substantial advantages. It tends
to reach the more responsive farmers in the community who are, in any event, the
ones who really do things, It ic these exceptional farmers, the responsive margin,
with whom we are most concerned in the early stages of agricultural growth, Using
price incentives and market demands, as a basis for decisions, farmers will tend
to increase production in crops for which there is a high income elasticity of demand
among consumers. Not only does this have the greatest immediate impact on
subjective evaluations of progress among consumers (and on nutrition, since it is
generally nutritionally important foods that have high income elasticity), but it also
has the greatest influence on absorbing additional purchasing power as investment for
growth proceeds and thus the most beneficial infiuence on containing inflationary
forces., It tends to enhance capifal formation most effectively, since, when a better



farmer ddopts & iew; modern practice, there 18 more likély to be a relatvely

large change in lifs income; thie increasing monetization necessary for using commer-
oial inputs also encourages capital formation, Furthermore, the more active
farmers, who respond best to economic incentives 2nd information about new
commercial inputs, are the ones most‘likely to be willing to save and invest.
CMrciﬂ inputs have a tendency to be used most readily on market crops--as, for
example, livestock feed, vegetables, or fobacco--rather than those consumed in the
household and so contribute toward a cumulative increase of monetization and
commercialization in agriculture. In passing, it may be noted that an agricultural
plan relying on price incentives assumes a sufficiently high price elasticity of
marketable surplus to bring substgntial additional quantities of wanted produce onto
the market. Although a full discussion of the research on this topic is beyond the
soope of this review, some of the more interesting discussions may be noted.
Krishna has proposed a very interesting theoretical statement { 161 ] which he has
followed up wlth an empirical analysis in the Punjab [160 ]. Falcon, working in
Pakistan, has prepared a very careful study of farmer response to price in
subsistence situations, His research leads him to the conclusion that "farmers in
West Pakistan, when given the opportunity, do respond to price and income
incentives. " In West Punjab, he found short-run price elasticities for frrigated
wheat acreage of .1to .2 and a pﬁce elasticity of supply for cotton in terms of acres
sug‘ﬁﬁy over .4, which, he notes, 1s higher than some studies indicate for the



United States [60, p. 580]. Hussain found price elasticities of jute acreage in East
Pakistan to be about .4. His article contains an interesting summary table of price
elasticities in Pakistan which range from nil for inferior substitute grains to one
case of . 72 for cotton [134], Mubyarto, in an unpublished doctoral dissertation,
bas estimated price elasticities of marketable surplus for rice producers in Java
with the encouraging conclusion that it may be as high as .5 in some of the more
important areas [197]. Other workers are approaching this problem empirically

in Thailand, the Philippines, and elsewhere, as Wharton reports {331]. Both the
published results and reports from research in progress indicate more
responsiveness than most planning officials have previously assumed.

Meier notes a recent trend toward wider use of incentives and market
mechanisms and away from excessive "overplanning" in 2 number of countries,
Such excessive concentration on detail has, among other things, he notes, "slighted
the strategic importance of agricultural growth, " "In contrast with their earlier
enthusiasm for comprehensive centralized planning, a number of countries are now
attempting to place more reliance on decentralized regulation and are giving more
emphasis to the improvement and éuidance of the market mechanism," This
"lighter-type of planning' puts more emphasis on "maximum utilization of existing
resources, " and recognizes that "'the need to increase the merketable surplus of
agriéulmre iq of fandamental importance. " [185, p. 564], Paauw notes this

shift in planning approach among Asian planners, At the Second Conference of



Asian Planners in 1964 he found greater "stress placed upon inoentivg systems
eppropriate to stimulating agricultural output, a problem which has been largely
neglected in the past throughout much of the ECAFE area" [ 217, p. 18 ].
Waterston emphasizes the increasing recognition of the importance of economic
incentive in economic planning and notes many observers of Pakistani planning feel
that "in Pakistan's agriculture...the use of incentive prices played an important
part in increasing production” [ 323, P. 842 J.

Fernando presses the desirability of using private-sector entrepreneurs and
a regulated market as a means to bring the demands of program implementation
within the range of administrative feasibility. He notes the staff of planning
offic.als in the Soviet Union numbers some 800,000 people, "many of whom, one
suspects, are substitutes for the price mechanism" [ g5, p. 27 I.

Berg suggests that in some low-income countries the inadequacies of
administration all but force a pattern of agriculture depending on small farms and
economic incem.ives. Against the background of difficulties encountered in Guinea,
he discusses the problems of trying to establish a pattern of large scale
government-owned farms. Among the factors he cites are the variability of soils
and the lack of knowledge about 'them. the inappropriateness of mechanization in
low~-income agriculture where labor is plentiful, the possibility of farmers
retreating into a subsistence economy rath_ef than worldng. as wage labor, and the

general aivailabilltjr in Guinea of additional land for agricultural expansion [ 22 .



Galbraith illustrates the growing interest in market mechanisms when he
comments in the introduction to his collection of iectures on economic development,
""Were I writing this book afresh, ..., I would be even more concerned, especially
as regards India, with how a larger part of the task of economic management might
be shifted to the price system" [ 90, p. xii ]. Colm and Geiger state more
generally that "most less developed countries have found that the market mechanism
1s a much less wasteful way of making many kinds of economic decisions and for
getting many kinds of economic tasks accomplished" [ 43, p. 17 ].

An excellent example of the more recent emphasis on incentives and
commercial inputs as 2 means to modernize low-income agriculture io found in Hill
and Mosher, "It is on the alternative combinations of practices available to the
individual operator and the potential rewards associated with these alternatives
that attention must be focused if substantial and sustained agricultural development
is to be achieved.”" They point out that in the "early transitional stage" agricultural
planning must successfully provide "locally-tested combinations of improved
practices, " must assure "'production supplies and equipment of the kinds and quality
farmers must have, ' and finally must convince individual farmers "'that the
recommended practices will in fact increase production on their farms and that it is
to their advantage to adopt them" [ 122, pp. 2-3 ]. In an excellont, more
extensive treatment of the strategy for developing low-income agriculture which

carries further this contemporary trend toward emphasizing incentive and economic
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environment combined with commercial inputs for modernizing agriculture, Mosher
lists five ;'eeeenuals" and four important "accelerators, " which combine t6 provide
a framework for developing an agrioultural plan. His essentials for agrieultural
development are transportation, availability of purchasable inputs, markets for farm
products, new patterns of husbandry and management, and production incentives
for farmers. His accelerators are farmer education, production credit,
coordinated local programs, and improving and expanding the land base [ 194 }.
Many authors stress the importance of price policy in low-income
agriculture if economic incentives are to be effective and commercialization is to
proceed in an orderly fashion. The implications of these discussions for
agricultural development planning are well summarized by Barter [14 W15 )
He suggests a well-formulrted price policy can have an important impact on
accelerating production in low-income agriculture both through the effect on
farmers producing for the market and through bringing more and more subsistence
farmers into the commereial sector in response to increasing confidence that
erratio, speculative price swings have been contained [ 15 1. The widespread use
of conscious price policies in low-income agriculture is chronicled in a number of
international agency publications. One of the better ones is that published by FAO
[76 ], buta number of others can be noted (see, for example, [ 75}
[ 82 ]I 84 1[ 300 }). Theee surveys also point up the not uncommon tendency to
try to keep agrloultural priees. eepecially of foodgrains, low for the benefit of

urban ooneumere, thus vitiating economic incentive for producers.
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Taxation of Agriculture

The literature on taxation in agriculture is surprisingly limited in scope
but rather compact in form. Much of the best can be found in the papers from the
conference on agricultural taxation and economic development edited by Wald [ 318 }
and Wald's subsequent book [ 317 ]. Lindholm argues that taxes must not be
imposed without regard for increasing size of holding, a view which seems premature
in many crowded, low-income countries [ 170 J{ 171 1. A good discussion
prepared by ECAFE draws on the taxation experience in Asia [ 299 ]. The readings
edited by Bird and Oldman contain several excerpts relating to agriculture,
including two interesting recommendations of visiting economists, one by Hicks and
Hicks on Jamaica [ 118 ) and another on graduated land taxation, a much~discussed
but rarely attempted device suggested by an IBRD group for Colombia [ 139 |
Discussions of agricultural taxation frequently turn an interpretations of the
Japanese experience of taxing away most of the increments of increasing
agricultural productivity for use to invest in industrialization, There are many
discussions of Japanese economic development which devote considerable attention
to this question, but among the most immediately relevant are two by Johnston
[ 146 ){ 147 ], one by Dore [ 49 ], and a section of the history of agricultural
development in Japan edited by Ogura for the Japan FAO Association [ 207 ). Most
discussions about agricultural taxation refer to taxes levied by the central government;
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for a discussion of how local taxation might be used one can turn to Paauw [ 218 ).

P ation Grpwth

Lying behind much of the writing on agricultural development and planning is
the speotre of rapid population growth outrunning food supplies and pre-empting
resources that could otherwise be devoted to investment. Relatively few works deal
primarily with rural population problems, and perhaps more attention should be
devoted to them. Some literature is beginning to appear and is proving very
interesting, Two papers presented at the recent Belgrade World Population
Conference illustrate this development. Khan discusses the receptivity to family
planaing education of villagers living in the vicinity of Comilla in East Pakistan,
noting an encouraging acceptance when the program is organized properly [ 166 I
Henin reported on research in the Gezira scheme where the investigation disturbingly
indicated that increase in income was leading to no decrease in the size of the family
and concluded "all this points out to the need for family planning programmes which
must be incorporatpd into any resettlement scheme' [116, p. 9 1.

Although the literature focusing specifically on rural population problems is
still limited, it should be noted that general works on population pay full attention to
questions of the agricultural population in the context of the overall demographic

-ploture. Among these more general works, those particularly useful for

qggiﬂcul‘mraqulanners include Belshaw's general treatmqnt!l 20 ] and the extremely
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interesting study of population and economic development by Coale and Hoover [ 42 1.
Some of the more interesting work on population questions from the stan:ipoint
of planning is that of Enhe. ivho has looked rather carefully at the rurely economic
question of alternative investment for production increases, particularly those for
food, in contrast to investments aimed at limiting the rate of population growth.
Working from hypothetical figures that he considers reasonable on the basis of
experience in low-income countries, he concludes that "the superior effectiveness
ratio of birth reduction over output expansion. ,.is 100 times" [ 57, p. 26 |.
Berelson makes a similar point, commenting that ""as for cost, it begins to appear
that family planning can be implemented economically--that is, for far less than
the strictly economic value of each prevented birth [ 21, p. 128 ). Another
interesting economic approach is that of Paukert, who computes the proportion of
national-income increments that go to population growth, increased per capita
consumption, investment, and increased government services. He notes that "in
the developing countries by far the most important use of the gains from economic
development was catering for growing population [the median value was 5§5.7 per
cent], with consumption weil behind, and government and investment (roughly equal)
still further behind. In the industrialised countries, on the other hand, the most
important use of economic gains were increases in per cagut consumption,
followed by investment, the population use being only third in importance [with a

median value of 19.1 per cent]." [ 222, p. 376 ]. Judged on the straightforward
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comparison of food supplies;meeting the demand arising from population gzjbwth
plus incoﬁe‘.growth. Long points out that agriculture, if sometimes pey;-f;)rming well,
is generally not performing well enough [178].

From the standpoint of agricultural planning itself, Myrdal emphasizes the
importance for those concerned to recognize the urgency of population problems in
thair plan formulation [201]. A key planning consideration, of course, is the
rate of transfer out of agriculture into the urban sector of the economy. Rural-urban
migration is an important consideration in most two-sector models as, for example,
the recent one published by Fei and Ranis [62]. A sobering, indispensable
article.on this topic is that of Dovring [60], whose deliberate analysis and easily
read graphs could put an end to many an uninformed discussion of mechanization,
land reform, and the rural labor foroe_. Phillips studies rural-urban migrati'on in
Iraq [224], and Bhattacharjee notes studies in India [25]. There are other studies,
to be sure, but the implications of urbanization from an agricultural policy
standpoint are not extensively treated.

Thero is one disturbing current in rural population discussions. Clawson,
[41], to cite just one example, expresses concern that rural-urban migrg;ion is
draining off talented youths. A related concern is the often undefined feeling that
increasing urbanization destroys good qualities in a bucolic society (see, for
example, Halperin [109]), which is closely akin to the agrarian fundamentalism 50

familiar in American social thought, The selective eﬁ!eots of rwral-urban migration
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on rural leadership potentiai-has been inadequately studied; but given the rates of

: migratioﬁ in fact experienced, it hardly seems that, for iseveral‘ge.nérations. at

. least, -one need fear that so many young people will leave agriculture as to hobble
seriously the-leaderslﬂp potential for agricultural growth, As for the undesirable
effects of ,urbanizé.tion. it would appear that growth in rural popﬁlations precludes
maintaining agricnlture without change and almost inevitably will entail subst#ntial
out-migration, Anyhow, most evidence indiéates rural people, the supposed

beneficiaries of such an agrarian society, prefer urbanization.

Manpower Planning

If one turns to the modern trend to focus on "manpower planning" instead of
""education, " onse finds that as yet the literature deals rather scentily with
aggiculhxre. The country studies in Harbison and Myers, for instance, mostly refer
to agriculture only in passing {112]. Perhaps the most critical lack in this whole
area is the failure of those concerned with manpower and education to pay
moré attention to the potential of rural primary schools as agencies of agricultural
change. '"'The biggest problem in education," Lewis feels, "is the velation of
schooling to agricultural improvement" {169, p. 7]. Lewis suggests that it {s
possible to overbalance the education program with too much emphasis on prlmn;y
schools in relation to adult education, although it would appenr that his concern might
be more properly directed more at the content of primary e@caﬁ@ The literature

does not appear to report a single curriculum series in a'hw4im9m9'¢mxgﬁy.. ,
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desiinad far ths bFimarv 1evel.in rural areas, although several specialized subject-
matter sequences have been prepared or,are anout 10 be puousnea.

The Internationsi Bureau oI LGUCAUONTYNLDUY BULVEY UL IaUILWTE 1ur Lural
education highlights how fow separate administrative orgdnizatioﬁs exist for rural
edication as opposed to urben and concludes that the tendency is for urban needs and
viewpoints to eclipse those .of agriculture [ 303 ]. Yeta well~designed rural
cér;-iculum could be a powérml tool for agricultural development. Amorg other
advantages, it could give rural children a view of agriculture as an important
integral part of the economic life of the nation. It could implant from the very
beziﬁniné an impﬁctt recognition, first, that efféctive. new techniques do exist in
agriculture which they“:and thefr families can use to their benefit and, second, that
the printed pagé is an accessible, trustworthy source of information about modern
farmlng techniques and improved family welfare, Wharton puts it another way in
calﬁng on rurs! -.chools to concentrate on teaching pupils "how to economize in
production and marketing" and how to "individualize" to their own needs and farms
the general information available.to them { 329, p.225 ]. (In passing, itis
interesting to note how important rural e’ducaﬁonal facilities can be to overall
economic. deve}opment. Christensen and Yee, working with Mexico for the period
1950-1960, estimate tﬁat, allowing for i-earmg. elementary education, and training,
"thé total investment.in peopie moving out of agriculture annually wa:s about $450
million, ‘This may be compared with total capital formation in material forms which

averaged about $1.500 million anmually" [ 38, p, 1069 ].)
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Organization of Agricultural Planning

One of the areas where the literature could be most interesting for those
actually engaged in agricultural planning would be that of organization for planning~-
where the agricultural planning units should be located, experience with the
advantages of one organizational approach over another, suitable organizational
structures for smaller countries, decentralization, participation by various groups,
and the like. Unfor&nately'. the literature 'on ecoromic planning as a whole pays
too little attention to these questions of organization and scant attentiorn, indeed, to
organization for agricultural planning. Abraham contends the absence of critical
studies devoted tc organization is one more indication of the "lack of concern with
how as opposed to what'" which he detects amorg planning advisers and development
economists [ 5, p. 7 ].

Fortunately, much of what is available is of high quality and provides yet
another instance where publication devoted to such practical concerns is to a large
extent the work of the international agencies. By far the most extensive and best
work deaiing with general organizational problems of development planning is
Waterston's, which draws on the planning experience of virtually every country in
the world [ 323 ). For those primarily concerned with agricultural planning, much
of the best and most relevant material is in the papers prepared for the workshop on

organization and administration of agricultural services in the Arab states [ 293 ].
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Within this collection, the article:by parber and Farouky contains an excellent

& stion on the adminiatration of agricultural planning groups which is furned.
primarily toward Arab states but which would be useful in any planning organization
[ 12]. On balance, the authors foel the main locus of planning responsibility
should be within the ministry of agriculture rather than a separate central planning
organization, A similar conclusion is reached by Bruce in another fine paper

in this collection. He draws on the experience of several countries in noting that
when the detailed preparation of agricultural plans rests in a central organization
insufficient account is taken of problems of implementation, while the staff of the
ministry of agriculture tends to consider the projects as belonging to the planners
and so fails to take a strong interest in their execution [ 383 1. Yet a third article
in this same collection, that by Bruce and Gregory, competently discusses
planning administration with emphasis on implementation problems, although this is
not of the same standard as the other two [ 34 }.

Another excellent article, this iime focused on Asian states but again of
far wider applicability, is ECAFE's discussion of administrative machinery for
planning. This article, with thorough competence, discusses the pros and cons of
such planning administration problems as centralization and decentralization; plan
formulation, including perspective planning, medium-term, and annual plans (and
concluding that the best arrangement is for the central agency to do the long-term
plans but only to coordinate short~term plans put up by variocus technical agencies



within the plan framework); problems of implementation; review and adjustments
(arguing against rggidity or a plan law); where the planning organization should be
placed in the governmental structure; planning work within substantive agencics; and
organization for securing public cocperation with emphasis on the very general need
for more and hetter publicity [ 294 ).

Waterston, after reviewing the experience in a number of countries,
recommends & central planning agency with rather aggregative responsibilities and
establishment of "'programming units' in the operating agencies. The central group
would formulate and revise the more aggregative aspects of long-term, medium~term,
and annual deveiopment plans; prepare regional plans where regional groups cannot;
prepare annual operational plans (but not budgets); recommend policies to mobilize
financial, material, and human resources; do periodic reporting anu evaluation of
the progress of the plan; and coordinate foreign technical assistance [323, p. 435¢ ).
The programming units would bear most responsibility for preparing plans relating
to the operating agency to which they are attached and be responsible for seeing
that projects are prepared. Such a pattern, Waterston feels, tends to emerge in most
countries but generally only after long delay. In his view this kind of structure is so
important that ", . .the absence or ineffectiveness of programming units is the most
important flaw in the planning apparatus of even the more experienced less developed
countries" [ 323,p. 376 1. Two earlier articles prepared by ECAFE also discuss
the location of sector planning units but not with the same competence as the items .
already noted [ 295 J[ 296].



Stone's discussion’of national administration for economic development
treats the broader problem of administration-well,[ 2691, and Walinsky discusses
i\tl;e-ov’erall’a',cl’u’ii‘tilsti?’z‘u;itin‘'queation,in a chapter onplann_ihg-;tnit organization and
‘another on improving public administration, but his treatment is so summary as to
lose much of its value except as an introduction [ 821 ]. For a useful country study
written by an active participant in the planning process, see Thet Tun [277]. An
interesting contrast to much included in these articles is provided in the report on
the seminar on administrative organizations attended by officials from former
British-administered areas which strongly reflects their British-oriented approach
[ 289]. The IBRD suggestions on organization for agricultural planning in smaller
countries contained in the country reports on Tanganyika and Uganda have been
mentioned in another context, but they are relevant here, too [137][138].

Development administration must be suited o the unique environment of
each individual country, of courze, and here again Galbraith states it well when he
cautions against "casual" borrowing of organization where the ""dangers are
greatest of all." Recalling the rather narrow institutional focus in the United States
2s it expanded into the trans-Missiesippi-plains a hundred years ago, he comments
caustically, "it was our ﬁnqmsﬂoned good fortune that community education
experts, grain marketing analysts, home economists, vocational counselors,
communications specialists, or public safety advisers had not been invented"

[90,pp. 67,5.. hatever form of administrative device eventually is chosen, there



is generally a "widespread lack of understanding that it takes a long time to staff and
build a viable central planning agency" and the related agricultural planning groups
in operating agencies, as Waterston comments, Citing the Pakistan experience, he
notes that "few countries have received high caliber foreign planning assistance on as
large a scala. But after more than a decade, the central planning agency was still
without an adequate staff and faced serious organization problems which prevented
it from effectively performing all the functions assigned to ft" [323,p.374 }.
Although quite a range of administrative devices for implementing
agricultural development have been proposed or attempted in practice, this rich
range of experience has been too slightly analyzed. I have found only very brief
descriptions of the oft-mentioned Malayan Red Book and the rural development
operations controi room. The best is that of Wilcox in his survey of planning in
Southeast Asia [335,p. 26f ]. Thong discussed the technique in a paper presented at
the Conference on Economic Planning in Southeast Asia [ 280], Waterston also
describes the operations room approach in some detail {323 ], and Crosson notes it
in connection with his study of Malaya [45 ]. It has been noted that the Indian and
Pakistani "package plan" has not been adequately analyzed. Other similarly
imagirative organizational approaches to rural development and agricultural planning

need to be described and assessed.
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Problems of Implementation

"The espousal of planning, from countryto country, is more elaguent than its
execution, " Mason has commented with:a measure of understatement [183p. 1.
"Effective implementation of plans and programs. . .is even more- difficult to achieve
than s.atisfactory-plans and programs and is susceptible in only minor degree to
control by plannera” is Walinsky's view [319, pp. 50-51].

Disappointment with the effectiveness of development planning in low-income
countries has led to an increasing concern in the literature with ways to adjust the
planning process to facilitate implementation and to an increasing feeling that
planners themselves must take more responsibility for implementation, Colm and
Geiger simply define implementation as part of planning. 'The final element of a
well~conceived development plan is the provision for its implementation'--including
budget, fiscal and monetary measures, progress reports and evaluation, and
selection and training of personnel [43,p. 51). FAO notes that, in contrast to a
decade ago, "it is now much more generally realized that the policies and measures
needed for lmplementgtion are an integral part of planning and must be worked out
in detail if the plan is to have any chance of success" [83,p.125 ]. Waterston takes
a similar view and goes on to assert, "the lack of success in implementing plans is
in large part.attributable to poor planning." He suggests that part of the planners'

"responsibility is to prepare plans in such & manner as to facilitate implementation.,
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The major causes for delay, in-his view, are dispersal of physical and financial
resources, lack of discipline in plan implementation, inadequate preparatory work on
projects, lack of engineering supervision, and administrative and procedural delays
[323,p.314ff]. Although there is little doubt that when a planning group is fully aware
of these common failings it can organize its planning approach so as to minimize
causes for delay, to overcome such an impressive list of obstacles will clearly take
a much broader effort and much more political leadership than any planning group
can be expected to supply alone.

Implementation problems are perhaps more serious in agriculture than in
any other field. Waterston notes "the greatest shortfalls are usually in agriculture"'
[ 823,p.365] and cites the experience of a number of countries as examples of how
poor performance in agriculture can skew the whole investment program of a plan
[823]. FAO notes that "while there have been many improvements in techniques and
organizatica for the formulation of agricultural plans, their implementation still
leaves much to be desired in most countries" [83, p. 125 ]. Barter hss some useful
comments on implementation problems in agricultural planning [ 15 ].

To go further into the question of implementation takes one far astray into
quostions of public administration, administrative reform, and the political theory
of developing countries and cannot be examined here. But the theme 1s never far from
discussions of agricultural planning and perhaps deserves more explicit attention
in terms of devices that can help smooth the path for those to whom responsibility for

implementing plans is given,
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Annual Plans and Budgeting

Two closely related devices are commonly among the adjustments in the
planning process r< sommended to help improve implementation. The first is that
the planning agency prepare anrual plans which derive from lhe medium-term plan,
The annual plan would spell out in some detail the measures needed in any given year
to implement the economic development program. At the same time, it is usually
suggested that these annual plans be carefully integrated with the regular government
budget, which wiil, of course, include many on-going government expenditures not
closely related to development, *

A substantial literature exists on problems of making budgets more suitable
for development purposes and on integrating the budget, generally controlled by the
treasury, with the development plan, Waterston devote 3 a whole chapter to budgefary
reform, and his discussion is a good place for one primarily concerned with
agricultural planning to turn for a quick view of the main trends [ 323 ). Authors often
note the difficulties of working with the treasury because it lacks a "development
mentality, " but Abraham suggests that a "'real difficulty. ..is that so often plans are
not really translatable into budgetary action" because planners pay insufficient

attention to problems of implementation, He suggests the best way to relate planning

\
* For a more extended discussion of the literature on this subject see William I.

Abraham, Annual Budgeting and Development Planning [ 3].



to the budget process is through preparation of annual plans and concludes that the
preparation of an annual plan is "one reason why Indian planning has shown results"
[ 5,p. 30 ]. Even inIndia, Hagen reports, despite the fact that the "relationships
among the various units of government in the planning process provide a model any
other underdeveloped country might well imitate," the country '"has not developed
annual planning very fully, so that occasionally the coordination over time of various
projects is faulty" [ 108, p. 24 1. In most other countries the situation is
considerably worse, moving sometimes to the extreme of simply ignoring the
development plan altogether in allocating annual expenditures, which has been the
Tndonesian experience. Small wonder, then, that FAO concluded "very few developing
countries. . . have been able to establish a practical systom of translating medium-~

term plans into annual operational programs that can be integrated with annual

financial budgets' [ 83, p.124.

Decentralization of the Planning Process

A major weakness in agricultural planning to date has been the failure to
decentralize the planning process further. The weight of opinion in the literature
seems to be that more decentralization is necessary if agricultural pianning is to
enlist tho support of cultivators, local agricultural leaders, and government
administrators. "The planners' task," Waterston puts it, ""becomes a matter of

trying to reconcile, or at least to strike a workable balance between, a whole series
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of divei‘gent inferests: ; ;  This can best be done by making the preparation of a plan a
coinbi}ié& operation in which every one and every group likely to be affected by it--
government authorities and administrators, legislative and other representative
bodies, regional and local authorities, technical and advisory bodies, the private
sector and the public--1s involved in the process in some appropriate way"

[328, pp.447-446 1. The basic dilemma of centralization versus decentralization in
planning, nowhere more acute than in agriculture, is succinctly noted by Lewis:

nif planning cohesiveness requires centralization, planning vitality requires
decentralization” [167, P.107]. Many authors would argue that greater
decentralization must simply be considered so critical to effective agricultural
planning that whatever proves needed to achieve it must be done, even if it involves
gome loss of cohesiveness. In most countries, particular attention needs to be given
to starting preparation of the agricultural plan far enough in advance that the rather
time-consuming process of local consultation can be carried out. The importance of
decentralization to effective planning is discussed in a somewhat broader context

by Hoselitz [ 128], and several of the discussions of administrative problems in
agricultural planning eiso devote considerable attention to this question. Roxas,

¢ flecting on the Philippine experience, strikes a common note when he comments
that the planning task is not to prepare an "analytically elegant document, " but rather
to "spread a planning habit, establish rational economic calculation as the common
norm for decision-making, and have this accepted by those responsible for making

decisions" [238, p. 48].
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Widespread Participation

More widespread participation in the planning process is an important aspect
of decentralization. A number of analys:s feel broad support for plan programs and
participation in the development effort can come only if there is much more public
involvement in the debate about planning policy and subsequent program formulation,
It is precisely because planning involves only a small elite while implementation
Involves many people, as Bograx notes, that public participation becomes so
critical [ 28 ], Aware of this need, Wilcox in2ludes a public relations section in the
planning agency as part of his idealized model of the planning process [ 335]. Lerner
and Schramm note that, among participants in the seminar on communications and |
economic development, it was generally accepted that "'as a principle of development
strategy, communications should be budgeted in development plans along with other
necessary social overhead. ... Ten years ago,...even such a proposal would have
been highly unlikely" {165, pp. 184-135].

The impressive, continuing public debate over plan formulation that goes on
in India may well be one clue to why India has had a highly competent planning
organization and a more consistent planning effort than any other democratic country.
India consciously encourages public awareness and debate through such devices as
the National Advisory Committee on Public Cooperation, printing the plan document

in all thirteen important local languages to be sold at low prices, radio, documentary



Alme, leqmegand,semiqara,wcollege{planning forumis, -and concessionary fares for
peasantgrou?s traveliing to visit important projects and or‘g‘a‘niZg"tibﬁs’ [S23]. The
mpsct of India's boad public debate could be the subject of & very interesting and
significant study, Even in India, there is indication that moie public debate could
and should be encouraged. Nair comments that the Inian Study Team of Five Year
Plan Publicity felt the metropolitan press had not provided as much coverage of the
pian "as could have been expected frdm national newspapers of their standing,"

The proportion of "development néws" was reported to have ranged from only 2 to

i4 per cent [202,p. 292 ], ilth&lgh from rathex: casual observation it would seem
jevelopment news must have been rather narrowly defined.

Special commissions are one approach both to problems of decentralization
and to encouraging greater public awareness of planning. .Waterston relates that
more than 1,500 Moioccaxis from all walks of life were involved in plan preparation
[824]. The slow work pace of the commissions and the inconclusive debates raised
serious doubts in the minds of many Moroccan leaders about whether the commission
system was an appfopriate means for preparing a long-term plan in a low-inéome
country. If the alternative 1s a planning unit substantially isolated from public
cohtaot, the commissions should probably not be wholiy discarded. The use of
township councils as local organs of planning, apparently primarily to set local goals
within the national framework, is described by Hsieh in his otherwise disappointing

and uncritical discussion of agricultural planning on Teiwan [181 ], For agricultural



planning in India, Waterston reports, a Working Group on Agriculture was
est#bgiqhgd with 20 subgroups. These groups prepared programs on the basis of
provisional five-year targets and provided the material for a draft memorandum on
the Third Plan which the Planning Commiseic= prepared, The studies needed by the
subgroups were undertaken to a considerable extent by Ministry working personnel
{ 323l

In agriculture, many special problems of public participation are raised by
the dispersed nature of production; by the generally low level of literacy among
farmers; by the skepticism and suspicion that greets any government activity; by th
opposition of such entrenched, privileged agricultural grcups as landlords and
moneylenders to effective agricultural development and thus to public discussion of
agricultural planning; and by the general lack of effective, representative farmers'
orgarizations, Faced with such obstacles, agricultural planners must exercise even
greater ingenuity than their colleagues in other planning units to find channels of
public participation, but the need to do so is even more acute thar elsewhere. Such
channels should be explored as including more material on agricultural plan
formulation and issues in farm radio programs (and very often establishing the
programs themselves), encouraging extension agexits to raise planning questions, and
a broad program of public meetings in rural areas to explain and discuss prbposals
at the plan frame or some similar relatively advanced stage of planning, Just nlain

field trips into rural areas for all agricultural planning staff members are ote uevic



requéntly cverloolcad Earuer planning efforts, rather preoccupled with the

"more theoreﬁcal and academic aspects: of tme new applied science. have falled to

- pay‘enough vauenﬁonato theimportance ef mhl;c‘,pgrqcfiqgt;cn.‘ :Asﬂ Clawece notes,

-- "aboveand beycndfth‘e material rewards, however, termers reepcnd to other kinds
of incentives; Perhapethe most 1mportant of all is a sense of participation. Planning

.ghould be with farmers, not for them. Plans handed down from on high, no matter
liow technically sound, ‘will never command the critical local support that farmers

wmf g-[ve to programs in-which they have had a nawtl! f2a n » 1

Descriptive Literature on Rural Life

Often overlooked among the literature useful for agricultural planners are
works that give the "foel" of peasant.agriculture and an insight into peasant
viewpolats. . While such material s critical for foreigners who may be trying to work
on problems of low-income agricultm‘e, it is aleo of real relevance for many
national pIeeMng cfficials who are concerned with agriculture but who are from urban
areas or from very different social backgrounds. For this purpose, some of the
fiction that deals withapeaeent.'farmere.i,s.tovb_ehjghly‘ recommended. There are
several Indian examples endé;a«sc‘atterin'g‘.ﬁ'cm. other areas. Even though some may‘
be of llmlted literary: value, if well chosen they can reﬂect peaeant attitudee, and
‘the beet do-it with the emotional impact that can come only from good ﬁction. |
Buck's .Good-Earth [ 235 5] is: thesclaeeicexample of«this.sortof novel but one can
‘mefition also Markandaya’s ‘Neotar in & Slave [17] or Chinua Achebe's Things Fall
‘_ép__ [ e l. |



- 66

Village: studies,, where good:ones-exist, can give agricultiral planners a
very fine background-in-depth on the life, culture,. and descriptive economics of:a
single village. Such studies as those of Hickey [ 117] and Hendry [115 ] on Viet: Nam,
De Young on Thailand [ 48 ], or Wiser and Wiser [ 336 ]-and Marriott [182 ] on India
provide insights into rural life and possible acceptance of innovations and government-
encouraged programs. To be worthwhile, these studies must have a high empirical
content and make systematic use of modern social science tools. More general,
sentimental, or travelogue-type books are hardly worth the time and may even be
misleading in the context of agricultural development efforts. In the more general
agricuitural development literature beyond the scope of this review will be found a
mumber of excellent works on particular countries or regions that, though not
specifically directed to planning problems, are of great importance for agricultural

planners,

Research to Undergird Planning

Since planners are so acutely aware of the dearth of reliable agricultural
data of all sorts, they are among the most active "consumers" of research. Even so,.
the literature pays »slight,attention to the planning problem of mobilizing research
rescurces for agricultural development.. FAO notes "in very few countries are the
results of agricultural research used as fully as they might be in the planning:
of agricultural d_efel,opm,ent. Similarly,. agricultural research is rarely directed
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:,speciﬂcauy enough to: the provision of the basio data neéded for agriculfural planning

";ipnrpoeee. " Indeed. FAO commented, very few countrfes have even "establlshed

?n,:osréms;f;o;zs@ﬁst!calrimprovem_ent»-based on-their needs for: planning " [83,
pp.138,122] Althoughthere are-a fow discussions of research management in low-
income countries, inolud.lng several in theUNSCAT a.ntioles, not much focuses on
sgricultural development or agricultural planning needs, Perhaps the best
discussions of general research needs for development in low-income agriculture

are found in two articles by Mosher [195](196]. Inj the more recent of these, Mosher
identifies six major areas where research needs are most pressing: the nature of
farms; risics of innovation; nature of the impact of developing urban markets; the
relationships between agricultural production and rural welfare; the content of
education needed for rapid development; the organization and administration of
governmental agencies serving agriculture; and town-centered development schemes
[195). Wharton gives a good picture of the kinds of research on agricultural
;';;Qvelopment being undertaken in Southeast Asia [331]. Interesting insights into
emerging trends of research in the biological aspects of agriculture in low~income
countries are found in the collection edited by Moseman [193]. Jobnston and Tolley,
in an article that is pai'tlg\_'i}nrlyprovocauve' for agricultural planners, state that the
"mainsprings of gro'wth ,[iniagriculmre] ‘are.the production function shifts resulting
from 'producing' new producﬂon technlques. ". They suggest too little attention is paid

by those responslble for: agrioultural ‘plapning:

to "ithe process of 'producing' and
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distributing new production ‘téchniques' [149, p. 366]. Critical though research is to
rapid sgricultural growth, Wharton laments, he was unable to uncover any research
"dealing with the economics of agricultural research in the developing world!" [330,
p. 28)." Tang discusses tho historical returns to research,and education in Japan
[275). Griliches, in a famous ax;ticle-. demonstrated the profitability of research on
hybﬂd corn in the United States {100} and more recently reported research using a
different approach which "implies the fantastically high gross rate of return of about
1300 per cent for social investment in agricultural research and extension." While
this must be scaled down to allow for the effect of research supported by the
agricultural-supply industry, he still feels a rate of return of around 600 per cent is
implied if the output is valued at market prices, as it would be in low-income
countries. (In the United States context, Griliches assumes that "due to our inability
to solve the agricultural problem, the social value of additional agricultural output is
only about haif of its market value" and so reaches a gross social rate of return for
the United States that is "'still about 300 per cent.') [101, p. 968], Tweeten and Tyner
estimate an investment yield of 100 per cent in United States agriculture from all
researchw*and education expenditures taken as a whole [286]. Heady estimates a rate
of remﬁx of from 74 per cent to 110 per cent on United States investment to raise
"farm productivity" [114, p. 600ff]. Since much research in low-income countries is
either adaptive or can‘be undertaken with relatively inexpensive techniques, returns

to research may reasonably be expected to be at least on the order of those reported
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here. , By way ofs sught digression. the quesﬁon may be raised as to why, in
b "{r's worde. "in view of the particular iimportanice of agriculture in less

developed eoonomlee,, e .the economiats who have been responsible for developing
the theory and’ methodology of plannlng have generally shown relatively little interes
in this sector" [17, p. 34]. As an indication of this, the index in Tinbergen's very
Interesting work on central planning doesn't even list agriculture [281]; the Hagen
collection of case studies of planning includes surprisingly little material on
agriculture [108); and among the research projects on plannlng proposed by the
participants in the Syracuse University Minnowbrook seminar, agriculture hardly
Hgured at all [273]. Surely agriculture deserves better treatment than this and--
more. to the point--the very ineffectiveness of agricultural planning to date would
seem to argue for this greater attention.,

- A paralle]l comment may be made about the lack of pairticipition of American
agricultural economists in the research effort on agricultural planning in low-incom
countries even though the profession in the United States is the largest and best
financed in the world. Much of what has been undertaken relates to rather abstract
mo'del formulation, prompting Wharton to comment on the rarity with which
originators and critics of development models "ever test the crucial factual aspects
of the models with hard empirical research.” He relates this absence of empirical
testlng to a reluctance to undertake problems where sophisticated tools of analysis

may not be applicable, to a preoccupation with econamic technigues and
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"computerable" problems, to the uncomiortable feeling American agricultural
economists have on discovering they have little "intuitive insight" overseas, and to
the "absolute avers’on to involvement in the political economy of growth"

[328, pp. 380-882]. Wharton also comments on the "highly uneven attention which
has been given in the past to the major categories of agricultural infrastructure"
[330,p.34]. On the questica of agricultural plamning itself, one reason for the
absence of more American participation may be rooted in the history of agricultural
economics in the United States, with its early and continuing emphasis on the
problems of individual farms or small groups of farmers. Another reason may be,
as Ruttan comments, that American "agricultural economists are, in general,
skeptical of planning. They have been brought up as problem solvers, Their
orientation is what can be done 'now' about whatever is holding up progress, given
problems in marketing, et al, By and large, they don't believe they know how to
plan nor do they believe that overall agricultural plans will be carried out, '"*
'Whatever the reasons, it is to be hoped things will soon change. The increasing
numbers of American agricultural economists-~including some of the most able--who
are undertaking research on development in low-income agriculture is a favorable
omen, as is the formation of a continuing working seminar on agricultural planning

sponsored by the Agricultural Development Council. Should American agricultural

* Vernon W. Ruttan, personal communication, April, 1965,



economists turn more to planning problems, there is every reason to hope they will
offort, mention may be made of the American contribution to derand theory and

projection, inpui-output analysis, and the economics of river-basin planning,
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V. Data Gathering and More_Formal Planning Models

Data gathering and the comparison and balarcing between alternatives is, of
course, at the beart of developznent planning and none the less so0 in agriculture for
all that it is difficult to do. Agricultural planning over the last two decades, like
more general economic planning, has become less and less merely "a collection of
projects' or an investment program for the public sector and more and more an
integrated national program of resource allocation to achieve clearly defined goals.

A constant complaint of agricultural planning groups-~indeed, of all planning groups--
is that "there isn't enough data." It could be made into a sampler and hung in the
outer office of any planning director, Kochav states it well by commenting that
"quantitative estimation is required not because of the accuracy of the figure obtained,
but owing to the importance of systematically examining the quantitative relations

between the objectives and the means" [159, p. 2 ].

Use of Formal Models in Planning

In strict logic, the starting point of data collection is model formulation, In
an informal sense, some "pattern" of agricultural development and planning approach
characterizes any agricuitural planning effort. From a more formal standpoint, the
Hterature verifies the impression that little agricultural planning in practice makes

immediate use of formal aggregative growth models, planning models, or
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ecénométric techniques for vesource allocation, Furthermore, the more formal
tachniquesthat are beginning to have a marked influence. on averall planning. effor{
are, as’yet, only sparingly applied to agriculture, Waterston notes formal
programming models have been "rarely used in national planning in less developec
countries" [323,p, 114 ], Meier's judgment that the attemnt to use more formal
models and allocation criteria have been generally disappointing and perhaps even
""premature" appears to be borne out in the experience of agricultural planning
[185,p. 563 1.

Although formal models have had a limited proximate impact on agricultur:
planning, they have had an enormous bdckgroumd in_ﬂuence. The Harrod-Domar m
has almost passed into the folklore of planners, and it is doubtful if many
agt‘lculh;ral planners could pinpoint the origin of the capital-output ratio, Other,
less formal models lie in the back of the minds of many agricultural planners--the
historical model of Japan being perhaps the most common,

Several recent growth models have assigned an important place to
agriculturs. These deal more with the "theory of agricultural development" than
‘agricultural planning problems, and are thus not of immediate concern in the prese
context. Perhaps the best Imown is the two-sector model of Fei and Ranis [ g2 1,
but growth models having many of the same characteristics have been presented by
Johnston and Tolley [ 149] and others. These models are still too abstract to be of
‘miich agtual belp in agricultural planning,



A good deal of summary literature on programming models and allocation
criteria is available which is of interest to agricultural planners but which deals
only indirectly with agriculture. Of course, the towering figure in this field is
Tinbergen, whose more formal considerations are well presented in Tinbergen and
Bos [283]. Tinbergen has certainly not overlooked the need for more practical
approaches, but his paper on simple devices for planning [282] is too summary to
be of much value for immediate planning use. Little of Tinbergen's writing could
be directly useful for agricultural planning. |

The United Nations Department of Economic Affairs summary review of
development models and their practical usefulness is instructive, but it gives a few
examples of the influence of models on agriculture [292]. The ECLA series on
analyses and projections of economic development is perhaps the most extensive
application of the more formal techniques readily available [301]. It bas not,
however, been widely applied in actual planning and has a certain quality of
perfectionism which Hirschman pungently criticizes: "ECLA's detailed projections
where all economic sectors are made to mesh harmoniously are in a sense the 20th
century equivalent of Latin America's [idealistic] 19th century constitutions--and
are as far removed from the real world" [123, p. 22]. Even so, as Waterston notes,
"ECLA's efforts eventually bore fruit," and it was in large part responsible for the
inclusion of & commitment to comprehensive planning included in the Declaration

of Punta del Este launching the Alliance for Progress [323, p. 67).



Holland and Gillespie give a glimpse of the probable future contribution of
computer applications in their book on simulation of development planning, but they
are among the first to recognize the acuteness of the present data problem faced in
practical planning situations, Irdeed, they dedicated their book to planners "who,
with incomplete and questionable data and with ambiguous theoretical guidance,
must nevertheless make decisions, take actions, and be blamed for ensuing
difficulties," [126, p. vi ].

Several authors note the tendency not to test either growth or programming
‘models adequately. "Much of the. . .current theorizing appears to consist of &
priori ‘common sense' assumptions or of &apneM or ohsolete data, ' Colm and
Geliger comment. "Elegance 1s not a substitute for evidence;. . .(Models) must
always, . .be submitted to such empirical verification as may be possible" [ 43p. 66n}
Wharton mgkes the same point, urging that models be tested with "hard data" and
noting that "'the need to proceed from concept and theory to hard facts and tests is
ever present, though rarely done" [328,p. 381 ]. Mellor suggests mathematical
models fall victim to "highly simplified and often unrealistic assumptions, ' of which
he especially notes closed economies and "highly simplified assumptions concerning
incowme and price elasticities of demand for agricultural commodities" [187, p. 31 I

The present prospect is that programming models can offer little immediate
help in agricultural planning, although their potential for real usefulness is much
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neaver than with growth models.* The linear programming techniques on which
much programming model work is based, for example, have serious drawbacks when
applied to agricultural planning. There i an important class of problems where
this is not true--the case where it is possible to identify a single or very limited
group of constraints.such as might be the case of 2 development project in an arid
region where farmers are willing to utilize new irrigation supplies as they become
available. The most basic problem is that agricultural planning is so directly
oriented toward changing technology on farms. Although the technique of input-~
output planning models can be modificd to accommodate some of the difficulties
associated with linearity in the technical coefficients, such as assuming a log linear
function, the difficulties are not really overcome by such devices. There is the
question of just what form technological changes will take and how to incorporate
them into planning models. There i the problem of institutional consu'aints on
agricultural development, There is the difficulty that agricultural development
involves increasing the productivity of millions of farmers through interaction with
public-sector services. Present planning models do not cope well with problems
such as these, yet they are precisely the kind that occupy most of the time of
agricultural planners. A good discussion of input-output as a tool of agricultural

* This section draws beavily on remarks made by Walter P, Falcon during &
roundtable discussion at the Conference on the Theory and Design of Economic
Development, Ames, Iowa, November 18-20, 1965.
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plannlng remains that of Bishop Among other objections, he points out the
untenability of the ﬁxevd coefﬂcient assumption in agriculture because of the enterprise
co;pp@pation ﬂ_g:dbiuty.;on; iarms. and the new technology available to farmers for
producing the same products, and the probiem of capital form‘atid‘n where input~output
thaory assumes capita.l formation to occur in some other sector than where it is used.
He concludes that “input-output work is unrealistic concerning the conditions of
growth in agriculture itself, but it may be helpful in estimating the availability of
commodities entering into agricultural production and for commodities produced by
agriculture which are generﬁted in other sectors of the economy" [ 27, p. 10 ].
Bishop prepared his admirable review in 1956, and one hopes an updating, taking into
accoﬁnt the enormous amount published since then, will soon appear. The Taskier
bibliography gives an indication of how extensive recent input-output work has been
(276 ].

A logical next step in attempting to improve programming models would be
disaggregation to separate out the agri-business sector on the grounds that most of
the product flows out of agriculture go to processing industries, while many of the
new flows into a mpdernlzing agriculture come from supply firms. This leads to
input-output type models; even so, it appears that work along taie line will probably
have more td{;;ffer to improving the realism of macro models for overall economic

planning than for planning models for the agriculturs seotor itself.


http:flexibility.on

-8 -

An interesting recent attempt to apply a programming model in formulating
a development blan is that reported by Seers for Zambia. Although faced with data
handicaps (even though "the statistics of Zambia a.re; . .much better thau those of
nearly any other developing country"), Seers 1s very positive in recommending a
modified and simplified input-output matrix. He comments he would "try to use some
version of this model for central policy advice if I were working in almost any
developing country." He found it useful as a "working sheet for gathering tog'ethei'
statistical information,' to "help the economist gain insight into the working of the
eoconomy, especially its future potentighties. ' and because "this is the only way in
which consistency can be assured between expansion programmes in various
sectors," Even this rather sophisticated approach, however, had little to offer
agricultural planners. Seers himself comments rather curiously that "in the case of
agriculture the future cause of production is basically a sociological question"
[247, pp. 9-14. Discussing his paper, Seers noted a closely related benefit of his
technique: it was useful as an organizing device for giving all the foreign and
domestic technicians & common point of reference for program discussions with
implications for more than one sector.

Turning from more inclusive programming models to the question of
allocation criteria and priorities within agriculture itself, Wharton finds that in such
traditionally public-sector activities as research, education, and extension, there

are few criteria "to assist in allocating public funds. . . based upon the goal of
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-‘;-promotlng development" [330.1). 181).. Among the most useful discussions of

: allocatlon criteria is that of Mu'xama in the collected lectures given at the Near East
:eglonaltreln_lng‘ center. His is a very pragmatic' discussion of the value of benefit-
cost analysis with particular attention to its usefulness and limitations for project
eeloo_tlon' outside water resources, He _felt that "ourrent literature od economic
eppral'sal has so far not sufficiently explored the poselbilities of applying the cost and
benefit technique to comprehenslye agricultural projects, including such diversified
items of investment as irrigation and drainage works, forestry schemes upstream,
land reform operations, main and secondary roads, rural industries, storage and
marketing facilities, community centers, schools, etc.” [181,p. 104]. In this one
can fully agree, given the relative simplicity of the benefit-cost technique axldthe
relatively simpler data problem in compaz;ison with more elaborate and general
programming or allocation {achniques, The most common resource allocation method
ln. contemporary agrioululral planning would appear to be simple resources

budgeting such as that outlined in the FAO/ECAFE agricultural planning booklet [ 85 ]
and by Sen in discussing the pa_i:tern of investment in. agriculture [249 ]. Such a
simplified lnput-mlgmt;apg:oachvnot only has the obvious limitation of far-too-rigid
relationship assumptions but gives little hint of the intermediate goods needed to
achieve any giv'en:; agricultural cutput, Attempte to develop otller- systems of resources
allocation still simple .enoegh;terbe handled -easily, such as that of Bridger [ 30 ], have

not yet yielded much that is. at once sophisticated, realistic. and useful.
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mre appgazjs to be little consgious use. of shadow prices in agricultural
plannl.ng and what has been attempted is mostly limited to assigning a zero price
to agricultural labor for direct investment purposes, An interesting, informed
discussion of the use of accounting prices for agricultural labor is that of Papanek
andQureshi. who also discuss accounting prices more broadly [221], Although
sh;zdoyv ‘prlces are often mentioned in connection with other resource-allocation
problems in agriculture, there has been little detailed attention paid them in the
literature. (What is almost a form of shadow price--that for capital--enters
commonly into planning for agricultural czedit programs where government agencies
chaige farmers rates far below the market. I have yet to see a discussion where
this was defended on the basis of shadow prices, although it is common enough to
hear program administrators speak rather vaguely of "fair" interest rates,
Generally, it is better to treat low rates in agricultural credit agencies as a subsidy. )

The exception to much of what has been said about resource allocation comes
_in the area of water control, particularly benefit-cost analysis for dams and
assgociated irrigation projects. Here the techniques are well worked out and an
extensive literauxre exists, (Accordlng to Wharton, the University of Arizona is
preparing a bibuography on arid-lands research covering much of the water-control
literature .) In thlg cpgpggtlonbit is heartening to note that techniques in this field
first worked out mostly in the United States seem to have substantial applicability
elsewhere and hgva ‘been applied to projects in countries with as widely virying
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: conditions and data availability as India [ 204)[ 18."11[-. 14410198 ]( 262], Taiwan [230],
" andlran 11l Wharton, who has a good, but brief, discussion of water-resources
planning, mentions five projects which have received‘ "spec‘ial"attention" in the
literature [330): the Gezira scheme [89 ][110]; the Aswan high dam in Egypt [ 54 ]
[ 56 1{216 }; the Indus.plain [311 J[189 }{ 190][ 206 ]; the iower Mekong river scheme
in Laos, Thailand, Cambodia, and. Vietnam [244 ][ 333 ]; and the Bhakra Nangal
project in the Indian Punjab [ 102 }[281 ].

United Nations agencies have publishaed an extensive and generally competent
literature. The various publications of the United Nations Water Resources Series
and the Flood Control Series often give close attention to the economic aspects even
though they are primarily physically orlented; ECAFE has published a useful series
under the title Multiple-Purpose River Basin Development which includes a general
introduction [ 297}. This is a whole specialized literature of itself, and one where
there is no dearth of general books, case studies, journal articles, and critiques.
The seriously interested agricuitural planner could begin with Eckstein [ 51 ],
Krutilla and Eckstein [163 ], and the U. 8. Interagency Committee "green book"'
which remains the standard statement of benefit-cost computation [310 ], and proceed
from there through United Nations publications, books, and journal articles moving
as program needs dictate in the direction of economic analysis, physical standards,

or small- versus large-scale systems,



Chronic Data Shortage

Although a review of the literature does not indicate any very extensive
immediate application of formal models and allocation criteria, it does, of course,
indicate an extensive and continuing concern with the data needed for planning and
clear-cut reccgnition of the deéirabluty of integratic;n to the extent that the data allows,

There is a strong undercurrent of caution about mechanistic reliance on data
and, hence, the more formal techniques that derive from it, Farnsworth makes some
refreshingly iconoclastic comments about food production and consumption data in
formulatingv food policy [61 ]. Sukhatme has some biting statements about the
quality of agricultural census data f 271 ]. Barber noies not only are underdeveloped
societies "simply. . . not geared to yield reliable economic data, " but that "conventional’
national accounting studies may only present a distorted picture "of those aspects of
the system which can be fitted into a Westernized conceptual scheme" [ 13, P.306 l.
None of these authors would, it need hardly be said, suggest that no data be used, or
that efforts leading to improvement should not be pressed. They ara only stressing
a widely stated warning that statistics must be used wiith discretion and careful
judgment.

Even without "adequate" data~--whatever that might be--planning activity can
be meaningful, of course. One discussion of what this inv.olves is found in Stolper

[ 267] which, I hope, foreshadows his forthcoming book [268 ], Fernando notes ihe



. not uncommon discovery of agricultural plannsrs that "it ls. .a surprising how much
information is in ﬁaot :va;iable. perhaps h!dden away in researoh publicaﬁons and in
departmenial ﬂles and papers. If & planner asks ths right qusstions persistsntly
enough, the answers are often found" [é5,p. 30]. The IBRD mission to Tanganyika
noted the use of statistics was "lagging considerably behind avaﬂabiu " [137,p. 845 .

Wlmrton reflects another widely held, though too often unadmiwad. viewpoint
when he suggests that "all a planner needs is some notion of the orders of magnitude
rather than the precise numerical estimates, ' and goes on to note that the Economic

Research Service in the United States Department of Agriculture "is using similar
broad estimates in its projections in its agricultural productivity study."* This

- approach, too, must be used with caution, and preferably by economists with some
rather well-grounded notions of quantitative applications, or the assumptions about
orders of magnitude can be seriously misleading. Are income elasticities of .9 and
1.1, for example, of the same order of magnitude? Baldwin, in a draft of his
forthooming study of the Iranian planning process, notes another aspect: 'when
prsctical plnnnsrs think they are relying mainly on common sense, judgment, and
experience to the negiect of the formal techniques of their profession they may be
unduly apologetic" {11,p. 323 }. He conﬁnues to comment that "experience" amounts

to assigning a decisive value to a crucial variable (such as administrative limitations)

* C. R. Wharton, Jr., personal communication, April 1965,
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rather than carrying out a formal benefit-cost anaiysis.

A program commonly carried out in the absence of "adequate" data is land
reform. There 18 no clear indication that any of the économic or social ol;jectives
of land reform were better achieved when suitable statistics were prepared heforehand
About all that can be deduced from analysis of experience is that countries such as
Japan, where land reform was carried out in a more systematic manner, were better
organized both for land reform and general administration. Hence, the weight of
professional economic as well as political opinion is that, while data is important and
continuing efforts should be made to prepare better data, planning should not be
postponed until better data has been prepared. A good summary of this viewpoiit is
found in Waterston, emphasizing that statistics, too, need to be planned aud that too
much attention to preparing data "frequently [has] the effect of diverting official
attention and effort from all planning activities' and that the "opportunity cost" of
too much attention to data can be high [323p. 184 ].

By far the most ambitious and impressive effort in respect to data for
agricultural planning is the 16-volume coun;ry-by-cwntry "inventory of information
basic to the planning of agricultural development in Latin America." This series
was prepared by the Mr-Mericm Committee for Agricultural Development in
which the Organization of American States, Inter-American Development Bank, FAO,
ECLA, and the Intar-Amerioap Institute of Agrleulﬁxral Sciences participate. The

volumes go into extensive detail about the data available and the gaps which remain,



Topics covered include natural resources and soils, land use, human resourcéa.
,agx'iculumal-mst;q:ﬁons.,.gapit;a; and credit in ngrlculmre, farm management,
marketing, and policy approaches. Just the outline of the topics treated includes 230
‘entries, Anyone concerned with agricultural planniug would need to nead at least

the regional report and one or two of the country reports for nations_ with climatic or

economic characteristics similar to those in the area of his major concern {219 ].

Turning to just what statistics are ‘useﬁxl for agricultural planning, perhaps
the best brief general statement is that of Ojala, Recognizing that "agricultural
development cannot wait on the perfection of the data' he proceeds to discuss the
needed statistics both in terms of what might initially be available and what direction
statistics-gathering should move. He makes two worthwhile, frequently overlooked
points: the usefulness of microeconomic research for agricultural planning,
particularly farm management studies, and the need to arrange from the beginning of

the planning process for a careful, continuing review of implementation [211]. .

A good but ambitious checklist is included in the report of the FAO/ECAFE group on

agricultural planning [ 85 ]. . Smit makes anotha: general statement [ 258],

supplemented by his discussion of agricultural .eensuses {256]. Coordinated with

these are brief discussions of the agriqultu;‘al planning implications of sample surveys
by Narain [208 ], input-output data for, tarm}ensﬂby‘ Yang [ 341 ] (whose book on farm

management investigations is the best avnihbh for low-income agriculture [342 1),

and price elasticities of supply by Gupta [ 103 1.
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In a more general sense, it may be commented that the literature fails to
treat well the cases of agricultural planning in the absence of data~-a part of the
general lack of case studies previously noted. The case studies that are available
comruonly mention the progression from unrelated projects to comprehensive
planning--Afghanistan { 340}, Burma [320 ], Iran [ 11], and Nigeria [ 39 ], to note
a fev?. If this progression is typical, we could rightfully expect the literature on
agricultural planning to give us some clues about integration attempts in practice and
to discuss just what was done when data were absent, So far, however, there is only
a bare beginning; most case. studies skirt this painful shortcoming of planning.
Almost nothing exists that compares approaches of different countries.

One aspect of the data queation that receives too little attention is that of the
research studies that lie behind agricultural planning-~the "preplanning" phase, as it
bas been termed. An interesting general discussion of preplanning noted earlier in
connection with case studies is found in Clark, but his list is disappointing-~and
indicative, in that it includes only one study related to agriculture, and that, really,
a physical hydrological survey [ 39 ]. No similar discussion of agricultural
Preplanning studies and their problems appears in the literature. An example of a
discussion that could profitably be more extensive is Schickele's consideration of the
Place of farm management in planning [245 ]. Ina continuing planning process, these
preplanning studies shade into the kind of continuing background studies for
agricultural planning that seem infrequently done except in India and Pakistan. (A
mimeographed list of the Indian Planning Commission shows the titles of 296 working
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papers prepared between November 1954 and March 1964, inoluding many on food
consumption and a mmber on agriciilture. )‘ | |

Two aspects of the skortcomings of agricultural planning groups point up the
need for these kinds of undergirding studies: the general éxpenence that plans musi
actually be prepared in a very short time and the small size of agricultural planning
staffs, which means in practice that these studies must be done by outside groups in
cooperation with the planning unit. (Clark also has some interesting comments to
make about the jealousies and suspicions that creep into the planning process when
he discusses the difficulties of organizing university research in Nigeria on planning
problems [ 39 ].) Wilcox notes that the six-year plan in Thailand was prepared in
four months [335], and Fernande comments that the 1959-68 plan in Ceylon was also
prepared in only four months [ 64 ] although there had been some excellent
Preliminary studies. It is naive to suggest that preplamning can be undertaken without
& commitment to planning, so that in a sense it cannot make up for the shortcomings
of hasty plan preparation. Even eo, it is realistic to suggest that more attention to
planning-oriented research can mean that more useful studies will be available as the
planning process for agriculture proceeds from one plan to another. |

Although generally not one of the direct responsibilities of agricultural
planning units, the treatment of agriculture in national accounts often depends beavily
on the knowledge of agriculturalists. Oiteﬁ’agricixluire is of great importance in the

national accounts, vet critical kinds of data can onlv ha cnassad ot Owaamanta
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comment that only one underdeveloped country had first~class national income data

is hardly surprising when it is realized how often litle is known about minor
subsistence crop production, local processing, marketing margins, and transportation
costs, and even milling rates for grain [ 44 ). These and similar kinds of background
material often depend on the "hunches" of agriculturalists, very often those in the
agricultural planning unit, since their interest in national income accounts is so
substantial. The best and almost the only general discussion of agriculture in
national accounts is that of O'Loughlin [213 ], but Farnsworth's observations are
extremely interesting [ 61]. Szczepanik has prepared a short discussion of national
accounts in agricultural planning [ 274]. MecLoughlin recasts the national accounts
for Sudan into more meaningful economic and geographic terms, and hence much more
useful for planning, especially agricultural planning [184 ]. (His breakdown is also a
very interesting example of the kind of monograph that can lie behind much regional
and development scheme planning and evaluation. It does not require enormously
sophisticated technique or computers, but does come up with breakdowns and details
that could be used realistically to suggest expenditure patterns or to deflate myths
about agriculture.) The general literature on national income accounting is, of
course, extensive and very competent, and much of it treats agriculture with care

and perception. Those partioularly interested in seeing agriculture in a more general
scheme might turn first to the United Nations handbook [ 291 ] and to the standard

Ruggles and Ruggles [240 ]. Okigbo and Jackson have prepared a very competent
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treatment of the national accounts'in Nigeria which grapples realistically with the
valuation problem in-agriculture [ 2121
" One of the most obvious uses of agricultural statistics of all kinds in

agricultural planning is the preparation of a national food policy, a use recounted in
the Hterature as far back as biblical sources, The most important aspect of this is

demand estimation, but before turning to a discusston of demand, it is perhaps of
interest to examine another aspect of food policy that appears in one undercurrent of
the literature on agricultural planning, that of nutritional improvement, Some
authors feel that improvement of mutritional standards should be a prime goal of
agricultural development policy. They would agree with Marrama who laments that
"improvements in nutritional standards do not appear o have been fully considered as
a primary objective in any of the current development plans" [180P. 15 ]J. FAO notes
that many agricultural plans "acknowledge the need for nutritional improvement but
very few include any specific measures to achieve this objective B3, p. 116}, To
devote any considerable amount of planning effort or scarce administrative resources
to formulating a nutrition improvement program seems to be an example of
unnecessary complication in an already complex business, and of excessive
positivism in economic planning. At least for the next generation or two in most
underdeveloped countries, the niceties of nutrition policy will surely be swamped by
the problems of inoreasing agricultural production and rural mcoﬁnes. The most

important cause of poor nutrition in most low-income societies siu'ely is not
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preference but income, As incomes rise, at least at first, steady progress toward
better nutrition may normally be expected--just as the high income elasticities for
protein foods and milk products would indicate. Literary backing for this statement
is lacking, however. It would be interesting to study empirically just how much
difference there might be between some kind of nutritional standard, on the one hand,
and the pattern of consumption that would be predicted on the basis of demand
projections derived from income elasticities on the other. A first hypothesis is that
both approaches yield much the same dietary composition--at least up to a per capita
rural income several times that of the present in most low-income countries, If this
should be verified, it is one more instance where efficient planning would allow the
market and similar economic forces to bear a good share of the detailed administrative
and educational burden of economic development.,

Although nutritional objectives séem hardly worth the expense in terms of time
and effort, food balance sheets are a widely used tool of food policy. Certainly they
are not critical to agriculmral" planning and, in any event, the existing ones are open
to serious theoretical and practical doubt, as so devastatingly noted by Farnsworth
[61 ] and also commented upon by Phipard and Shepherd [ 225]. The U, S. Department
of Agriculture reported in October 1964 that it had published food balances for 52
countries and had completed but not yet published balances for 38 additional ones. The
published food balances are largely contained in [306 ][ 306 ]{307 ][308 }{809]. FAO
has also published a number of food balances [ 78 ]. In general, agricultural planning



units probably ought not attempt much more than superﬁclal modification of these
estimates. If substanttal modiﬂcaﬁon or independent estimates seem necessary for
a partioular*reason, planners can:turnv:tef the FAO hendbook (which, surely, is due
for a revision by now) [ 79 ]. One tnteresting effort to incorporate nutritional
objectives into planning is the modification of the demand projections included in the
food estimates for Colombia prepared by ECLA [301]. An up-to-date brief summary
of nutritional standards is given by Hawkins [113 ] and a fairly extended treatment
with a more economic orientation is found in the collection of articles published by
Iowa State University [140 ).

Storage for food reserves has received modest treatment in current
literature, Most underdeveloped countries, on balance, find food reserves too
expensive in terms of the development alternatives. This has been most extensively
discussed in relation to the Indian subcontinent, and both the Indian and Pakistani
cases are examined in the FAO pamphlet on national food reserve policies, Shorter
treats stocks for food reserves briefly in his discussion of food policy in East Pakistan
and points out several of the factors that have prevented food reserves from becoming
very important in underdeveloped countries: wide seasonal fluctuation, the problems
of exercising restraint in using stocks "so that replacements are kept within the
ability of the economy to pay for them, " and the enormous cost of establishing an
adequate reserve--some two~third3 or more of the government's entire expenditure

on econamic development in fiscal year 1957-58--which must be balanced sgainst the
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possibility of using such amounts of capital for other, perhaps more productive,
investment [252]. In recent years, interest in food reserve policies appears to
have dwindled,

There is an extensive literature on disposal of surplus commodities of
interest t¢ agricultural planners if they are concerned to increase agricultural
exports that might face competition from food sold on concessional terms or if there
is a prospect that stocks of surplus food might become available during a plan period.
The international agencies, FAO in particular, have published a number of studies
on the impact of surplus disposal on exports from other countries. FAO has also
published a set of international principles for surplus dispcsal. There are a
substantial mmber of studies devoted to the use of food avalable on concessional
terms for development purposes. FAO has published Development Through Food [74]

and Food Aid and Other Forms of Utilization of Agricultural Surpluses [77], for

example. Gilbert reports on Pakistan's success in using surplus food for payment
in kind to manual laborers [92]. The domestic impact of PL 480 programs has
received extensive attention: Witt and Eicher have prepared a general survey [339];
Beringer and Ahmad discuss Pakistan'[23]; Dandekar [46] and Sen [250] the

"Indian perspective, " Goering, Colombia [95]); and Kahn, Israel [1562], to name &
few. . From such sources Witt has prepared a good summary of current thinking

about PL 480 and experience in using surplus stocks for economic development [337].



Projedtidn of domestic demand for food 1s clearly one area where there 15 an
immense and competent store of theory and empirical researoh of immediate
relevance to agricultural planning.* An indication of its usefulness in low-income
countries can be gathered by a glance through the' FAO bibliography [ 73 ]. The
extent of the interest is evident from the number of surveys cited by Houthakker [129]
or Brown { 31 ] and by the number of agencies in different countries working on the
problem, as documented in the FAO list [ 99 ]. Like much else in acadomic
endeavor, it is surprising when one gets right down to it that there is not more
application of this well-known technique, although its use is rapidly expanding,
Perhaps the best general discussion to date is Houthakker's. It is interesting to note
that even though he attempted to compare the results from "all surveys conducted
after World War II for which the results were available in sufficient detail™ for food,
clothing, housing, and a miscellaneous grouping of other income ex, “iture, he was
only able in 195% to draw on 26 studies from low-income countries outside Eurcpe
[129, pp. 534-537 ). A similar study today would surely be able to include more,
Houthakker's study is interesting, too, in that, of the surveys available for analysis,

"nearly al’, of them refer to urban households" [129, p. 538 ].

*.For a more extended discussfon of the use of aggregative projection techniques in
development planning see Pierre R. Crosson, Survey of Development Planning

Literature and Aggregative Projection Techniques, Washington: Center for
Development Planning, National Planning Association, forthcoming.



From the standpoint of agricultural planning--and economic planning in
general--the areas where existing theory falls short of the needs are well known and
widely discussed. The most serious, probably, is the limitation inherent in
estimating the influence of price changes on projected demand for food and for
agricultural exports, Other problems include those of changes in taste and
technology, but these are not particularly critical for the medium term which s the
focus of most agricultural planning. In a more empirical direction, the general
dearth of rural studies makes it difficult to project rural demand for foocd, which has
implications for the whole planning process in projecting national food demand.

(It also limits studies of price elasticity and marketable surplus.) Houtnakker warns
that demand elasticities depend on method of estimation, and different estimation
procedures emphasize different adjustment periods. Hence, it is essential in
demand analysis to specify the period of adjustment, and it is vain to search for "the"
elasticity of demand [130].

Despite the extensive theory and empirical research on domestic demand
projection, the scanty information available in case studies and plan documents
indicates that to date, with the important exceptions of India and Pakistan (and Iran
where there were serious methodological problems), agricultural planning in most
low-income countries is still based on a rather simple projection of recent trends or
a simple expansion based on population growth, A common agricultural target is to
increase production erough to close a current import gap, as was the case in Burma

[320 ).
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A sienificant attempt to use demand projection is made in the ECLA studies
for Latin America, but these.projections have had little real impact on national
plans '[:_391].~ | q:oss__gn's extensive projections for Malaysia, which’ deal carefully
with domestic demand projection, -even though they are primarily oriented to problems
of export projections, are 2 competent and interesting example of projections
directly turned toward the planing problem [46]. Stevens has published a careful
and thorough study of the elasticity of food consumption associated with changes in
income in developing countries focusing on the rate of growth in food demand at the
retail level. His results are of particular interest in relation to food marketing
problems as urbanization proceeds, since he finds the "most likely" ranges for
long-run income elasticity of food at the retail level to be "much higher than those
seen in many studies' which ''suggests a more rapid rate of growth in demand for
retail food during development than is generally indicated" [264, p. vi].

A broad program of demand projection studies is being sponsored by the
U. 8. Department of Agriculture using PL 480 funds. A progress report circulated
in October 1964 listed 18 long-term projection studies for low-income countries
either in progress or published. The ones already published include Malaysia [45],
the Philippines [165]{188], Israel [199], India [205], and Nigeria [312].

"When it comes down to the question of .'how do we get output to grow',"
Ruﬁ.an notes, "we are in a much more difﬁcult position than when we are asking how

much will we need'.}"* A good example of what careful research in low-income

*Vernon W. Ruitan, personal communication, April 1965,



agriculture can do with supply projection is found in the Indian National Council for
Applied Economic Research publication {205}, but it is also a good illustration of
the limitations for agricultural planning. Tho study took the development programs
of the Planning Commission and then discounted the benefits from proposed
investments ""to make it conform as closely as possible to actual realization on the
basis of past trends." But the researchers balked at trying to take account of
possible price influences. The resulting projections are much less useful than the
corresponding demand projections. El Tom discusses an informal projection
approach suitable for agricultural planning where more elabarate techniques seem
inappropriate [ 55 ].

Most agricultural planning uses highly subjective methods to project future
production, certainly a justifiable procedure since the whole point of an
agricultural plan is to break with past trends. If this is so, the weaknesses in the
more formal aspects of supply theory which are felt in high-income countries may
be of less concern to planners in low-income agriculture. Most planning utilizes
some form of what the Indians call "yardsticks'"--and others, ''response coefficients'--
that is, some rather crude set of point input-point output coefficients, In India, as
an example, a masonry well is assumed to irrigate 5 hectares, and so forth [ 85 ].
It would seem likely that, from the standpoint of agrioultural planning, reliance on
some such technique will continue to be the most satisfactory for a long time to come.

Rather than focus atiention on attempts to develop overall supply projection
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techniques. it would be ‘much itore useful for agricultural planners if component
partsof the problem were worked on mare directly--in particular, price

. responsiveness of subsistence cultivators and rates of innovation adoption in past
programs.

Projection of export demand is a critical, difficult problem for agriculfural
planning, and one for which there is only an inadequate solution, This is an area
where international agenpies can make a particular confribution and one where they
have, in fact, taken a great interest with substantial results. The most important
result to date from a planning standpoint is the FAO commodity projection to 1970
{ 70 ] This is a major step in the right direction and no agricultural planning unit
concerned with exports can fail to begin from its projection. It suffers from the
serious limitation that the projections are in constant prices. This makes it of
limited usefulness in agricultural planning since, in projecting the contribution of
the export sector both to real national income and to foreign exchange, exports
should be measured in the prices expected during the projection period. Although
the responsible FAO staff agree in principle with this criticism, they believe that
attempting to take account of the influence of price changes on export demand is so
fraught with theoretical and practical difficulties that they must content themselves
with the assumption of constant prices. This continues to be a weakness in the
literature on agricultural planning, and one where considerable additional research

using the most sophisticated available tools remains to be done. (It is also an area
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where research workers in Europe and North America could make an effective and
relevant contribution.) Although Crosson's Malaysia export projections reflect this
weakness of existing theory, he moves in the direction of overcoming the limitation
by undertaking a careful analysis of likely price trends and then basing his export
projections on this analysis [45 ].

Another aspect of the export projection problem is the question of the
proportion of the market any individual country may expect and of competition from
other low-income countries which hope to expand exports of the same crops. In
order to examine some of the implications of simultaneous expansion in production,
the U, S. Department of Agriculture is reported preparing an analysis based on its
rather large number of supply projection studies. Here, too, the international
agencies have been active, but to date about all that can be shown for their efforts
1s a series of exhortations to pay attention to these problems of international
expansion. Most agricultural plans, however, appear to have been only slightly
affected by this consideration. Perhaps the most significant exception affecting
low-income agriculture is the perspective plan proposed for member countries of
the Central American common market. The Joint Planning Commission for Central
America, in which individual countries and major international agencies participate,
has prepared suggested Guidelines for a Policy of Regional Development for Central
America to be used in preparing individual country programs. The agricultural

program rroposed includes production and export targets for individual products, but
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FAO, in reporting on this development, does not make it éiea,r whether these
targets are allocated among the member countries [83 ] ‘Perloff and Saez suggest
that the review of natiodal plans within the Alliance for Progress "provides an
initial base for multinational planning" and rather optimistically éuggeﬁt that "in the
not-too-distant future, a point may well be reached where the merging of national
and multinational planning" will be achieved [228, pp. 5, 6]. FAO is working on an
Indicative World Plan for Agricultural Development which will estimate consumption
and trade of agricultural commodities on a world basis in 1975 and 1985. FAO
hopes the plan will ""act as an international frame of reference for developing
countries in their national planning" [83, p, 205 I.

In the majority of low-income countries the most commean approach to the
problem of competition and future demand has not been realistic assessment of
possible future price and supply trends but resort to calls for international
commodity agreements. Among the most persistent advocates of commodity
agreements have been the members of ECLA. Their viewpoint fits into Prebisch's
theory of economic development in a dynamic international trade setting divided
between the '"center" and the "periphery" [ 227][ 228 ]- A very good review
of Prebisch's viewpoint is found in Baer [ 10 ]} More recently, the United Nations
Conference on-Trade and Development (in which Prebisch played a leading part) gave
political expression to the concern of low-income countries about terms of trade
and stabilization [ 229]. Much current professional thought is summarized in a
discussion of the relationship of trage in agricultiral products to economio

development [ 2841,
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The justifications for commodity agreements are mainly two: an
assumption that a long-term deterioration in terms of trade for primary products
has beea occurring and that it can be stemmed by cominodity agreements, and
concern that excessive price fluctuation is characteristic of primarity and this
"instability turns programming, at best a guessing game, into rank speculation, "
as Wallich notes [322, p. 344]. A recent analysis published by MacBean suggests
that the differences in export fluctuations of developed and underdeveloped countries
are much less than commonly supposed. Furthermore, his analysis shows that
the three most common sources of price fluctuation for primary commodities--
commodity concentration in exports, proportion of exports which are primary goods,
and geographic concentration--together explain less than 25 per cent of the
variation between countries in export instability [175]. Wallich reviews a good
part of the stabilization discussion around which an extensive literature has grown
[322], as does Swerling [ 272 ], and Aubrey's discussion is to be recommended
[91]

As for the question of commodity terms of trade, although there are
difficulties of measurement arising from changes in transportation costs, changes
in qualities of manufactured and primary products, introduction of entirely new
products, and the like, nonetheless there seems to be cautious agreement that the
commodity terms of trade have moved against the primary producing countries.

This is indicated in the conclusions reached by such studies as those of Ellsworth
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[ 53 ]and Kindleberger [ 168]. “The:implications are, of course, serious, and
fhere.is widespread agreement that some kind of international action is called for,
but little consensus on the form it might take. On the question of commiodity
agreements, although this is.a favorite topic in low-income countries, the reasoned
assessment among economists seems to be that there is little hope they can be made
to work successfully. Wickizer comments that although the international coffee
agreement has aroused great hopes, "past experience with such agreements is not
encouraging, and those who believe that 'this time will be different’ must bear the
burden of proof' [ 334, p. 303 ]. Davis's article is still relevant on this point

[ 47 ). And Hoos notes, "successful international commodity agreements have so
far been the exception rather than the rule.” [127, p. 5]. In the face of this rather
discouraging past experience, there have been explorations of compensatory
agreements to smooth out the flow of returns from exports of primary commodities
which, from the national planning standpoint, might serve just as well, The ten
major schemes proposed to date are competently summarized and compared by
Lovasy [ 174]. From the standpoint of agricultural development planning itself, a
key lesson to be learned, as Hoos notes, is that "'planning of agriculture at both
national and international levels calls for their meaningful harmonization with world
market trends and resulting terms of trade" and "transitional means of reorienting
the production structure of the less developed countries. . .required as shifts are made

away from mono-, duo-, and oli-qulmre in favor of multiculture and production

organization" [127, p. 7,5 1.
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Encouraging Better Use of Statistical Tools

Despite the various theoretical and technical limitations to using formal
statistical tools noted in the preceding pages, there is room for much wider
application than is the general practice. One reason that more advantage is not
taken of the existing tools is, of course, related to the training and experience of
the officials reeponsible, Often enough, the ranking members of an agricultural
planning group are quite competent in their own field of specialization, but they are
asked to work far beyond these limits, The land economist is most generally over
his head when he wades into the details of demand theory, and so on. It is true, too,
that many of those responsible for agricultural planning have never had any
advanced training in economics, or if they did, it included little statistics and
econometrics, Perhaps in a perfect world these people could turn to statisticians or
econometricians to work out the aggregative aspects of an agricultural plan while
they concentrated on some of the more general phases, They could also make use
of programmers and data-processing centers. But this 1s not, in fact, possible,
and people must "make do' with what training and advice and limited personnel and
facilities they have, either by ignoring the advantages of more formal approaches
(although not denying them) or by using very partial methods.

Two ways to improve this situation recommend themselves beyond that of a

rather extensive program of providing technical assistance. One is to process data



outside the country immediately involved, as was done for the Libyan agricultural
census organized by FAO and reported on by Smit [ 257]. Another approach would
be to prepare "workbooks' or manuals by wﬂch agricultural planners could take
advantage of well-worked-out systems of camputation and estimation, Examples
along these lines are the United Nations manual for estimating national income [291],
and the FAO handbook on food balance sheets [ 79 ]. Brown prepared an outline
and two advance chapters for the FAO meeting of experts on agricultural
projections in 1963 which he proposed to expand with FAO cooperation into a
"handbook for anyone working in the field of agricultural demand analysis and
projections" [81, p.1 ], but no further publication has yet appeared. Brown's
proposal may be too mathematical for the purpose he has in mind, but the kind of
publication he was suggeéung is clearly needed and would be very useful. A series
of articles by Goreux is in the direction of a handbook for demand projection, but
in their present form they are too general and summary to be very useful [96 ]
[97 ]{98 ]. The appendix to the FAO commodities projection study has much
useful methodological information in summary form and in itself represents a step

in the direction of a workbook [ 70 1.
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VI. Economic Aspects of Agricuitural Program Design

Turning from the broader considerations of agricultural planning to the
formulation and scaling of specific crop and livestock or institutional programs,
although there is an extensive technical literature, its immediate relevance to
agricultural planning is severely limited. Most writing devoted to agricultural
programs is particularly lacking in good discussions of what might be called
"ooefficients''--how many extension agents per 100 villages, how many central
headquarters and provincial staff for every 100 cooperative members in villages,
how much do programs cost. Of course, such material varies from country to
country, but some slight idea would be better than none in considering a program
or trying to evaluate its effectiveness., Indeed, the differing ratios and costs for
programs of different sizes and levels of staff training would of themselves be
interesting. In all the vast literature devoted to agr_arian reform which has sprung
up since the war, for instance, I do not remember a single quantitative discussion
of how many man hours are needed to survey a hectare of land or to seitle a tenancy
dispute, It is inadequate to respond that such data varies from place to place and
from program to program-~that is obvious, What is relevant is that agricuitural
planncrs need some idea of these variations in order to evaluate the costs of

proposed programs o the efficiency of ongoing programs.
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It i5:individual programs-of this sort which generally constitute the.
vagriculfural infrastructure” to which Wharton devotes his attention in assessing the
available literature. Noting the rather high proportion of develobment budgets
devoted to "capital-type infrastructure'~-~-mostly roads and communications-~he
commems was ~'one would assume such decisions are being made with & reasonably
well-developed set of tools and analytical equipment, Yet,...with rare exceptions
the tools have neither been adequately developed nor tested!' At another point,
Wharton pleads, "what is desperately needed now is more evidence on the nature of
the sequences, timing, and linkages among the various infrastructure investment
alternatives" [330, pp.20, 36].

As already noted, water control provides an exception to this general lack of
attention to costs and comparative program efficiencies, Particularly in the case of
large dams, of course, there is an extensive and thoroughly competent literature.
Its existence throws into sharp relief the absentie of comparable materials for other
program areas. Yet even in water control, there is still a rather restricted body of
maferial on costs and relative effectiveness of small dams, small pumps,
groundwater developmgnt, and m:nal-poweredeater-uﬂ:lng,devices.

The literature on institutional program formulation has far too little of the
kinds of quantitative information that could permit more rational approaches to .
scaling programs or adjusting levels of staff preparation. Even such an admirable-
publication as that on establishing a young extension service, where such "coefficient"
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considerations would appear to be a natural concern, the attentiqn to quantitative
and cost aspects ‘is_ only passing [ 248 ]'. The whole morass of community
development ilteratm:e hardly touches on such hard concepts as costs and returns,
aflministrative overhead, and levels of training which might permit tighter
agricultural planning,

A knotty problem in pi'ogram formulation is rural roadé. Ideally. it should
be possible to make a benefit-cost analysis of any proposed road, but in practice
the data problem in low-income countries becomes so complicated as to make this
virtually impossible., Very little information exists on returns to rural roads, rates
at which anticipated benefits aﬁpear, the density of networks, or the trade-offs
between initial investment and maintenance costs, Almost the only readily
available general work on low~income areas is &at of Owen [214 ]. Ambng the few
studies devoted to individual countries are those of Santos-Villaneuva for the
Philippines [ 243 ], Kasiraksa ! 153 ] and Jones [ 150] for Thailand, Bonney for North
Borneo [ 29 ], and Smith for Ugaﬂda [259 ]. Kaufinann gives some mgight into
road-pla.nning problems as experienced in Iran [ 154]. Two manuscripts anmnounced
by the Brookings Institution promise to be very interesting and pi'esumably will soon
be available in published form. One is on the relationship of transportation and food
prepared by Owen [ 215], and the other is & serious case study of highway impact
in Malaya [ 132). There are a number of studies prepared by ;:onmﬂﬂng engineering
firms on rural roads in low~income 66untrles. but these are generally inaccesstble
and the economic sections not infrequently based on rather sketchy and often
hypothetical data.



Althoiigh 1t 1 commonplace to:observe that road improvement has an
immediato impaotfonfilevéls of 'cpnﬁmerci.al!z#ﬂdn-in low-income _as?ics‘lit,t_tre‘and on
the rate“at which farmers are willing to accept innovations, almost no research has
been done onthéseetopics. Wharton comments that he has not been able to uncover
a single research eff_oi_t on the e_c‘onomics of transport in a gevelqping area by an
agrioultural economist [330]. An obvious omission is the impact of roads as a
medns- of encouraging settlement.  Research on this topic might indicate some real
alternatives to the commonly accepted, enormously expensive land clearance and
settlement program, It is frequently noted that spontaneous settlement in Southeast
Asia and Latin America moves rather rapidly along new roadé (and sometimes even
along survey lines well ahead of construction;, yet almost no research
has been published on this topic.

An unpublished IBRD study suggests as & rule of thumb that farmers will not
produce a cash crop if the cost of transportation from the farm to the nearest road
suitable for modern transport exceads 25 per cent of the value of the harvest. On
this basis, it'was esﬁmat:ﬁd M:feeder roads could be spaced as much as 50
kilometers apart fors]ic,hfhigh.-'va,lue~crops,g_s cotton or- coffee, but that when it
comes to carbohydrate crops, the network mustbe spaced no more than 25 kilomsters
apart. An inferesting substanﬂaﬂonofthisrwghcmerion came through examining
historical records relating:to road network ucasities in medieval Europe. This rule

of thumb was subsequently. applied in agricultural planning in Tangauyika and Chile, *

* Egbert DeVries, personal communication, Januarv 1965,
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More useful material for national and regional economic planning is availdble
in gnarketing than most subject-matter fields. Most of this is a result of vigorous
FAO leadership stemming from Abbott, who himself has made a notable contribution
to the literature. His discussion of marketing institutions and agricultural prices
and their influence on agricultural development is a good starting point for planners
concerned with agricultural marketing { 1 ]. Abbott has also prepared, or been
instrumental in arranging, a groiip of marketing studies where there has been
continuous focus on the implications of marketing for development and the ways by
which marketing can be included in agricultural planning. These studies have been
devoted both to particular commodities, such as the one on poultry [266 ], and to
institutions, as exemplified in the study on marketing boards [ 2 ]. Levin. has an
interesting analysis of Burmese experience in trying to organize rice marketing [166].

Perhaps the most surprising of all the omissions in the economics of
agricultural program formulation, considering its importance, has been the materials
needed for planning crop and livestock programs, This may, in part, be due to the
differences in the educational preparation of technical agriculturists in contras. o
economists and other social scientiste, Professional training in agriculture attaches
little importance to weighing alternatives in terms of costs and maximization of
objgctives. Hence, the program literature tends to slight such cousiderations and to
treat alternatives as of more-or-less equal weight, limited largely by technical
considerafions. An example of these inadequacies is the paper by Thome which sets
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oitt to-discuss program planning for animal disease control, Although he pays
~introductory lip service to a kind of cost concept, he proceeds to outliné a proposed
disease control program for Chad which is shaped almost wholly by technical
considerations, where coste are seen only in total terms as limiting the program but
without considering relative efficiencies, and where no disease is eliminated from
inclusion in the program on the grounds that the resources needed to fight it might
give greater returns if applied somewhere else [ 279]. Surely agricuitural planners

deserve more effective help from their technical colleagues.



VII, Limited Availability

Given tihe literature as it stands--and whether the foregoing evaluation of its
strength and weaknesses for the agricultural planner is valid or not--there remains
the diffioult, perplexing problem of getting at it. Only if planners have effective
access to the litorature can it be useful to them or have an impact in day-to-day
planning activities,

One turns, of course, to a bibliography. Unfortunately, we do not yet have
a good bibliography for agricultural planners, or even an extensive one on agricultural
development in general. But a bibliography, however well prepared, is of little
use where libraries are so poor that they dc not hrve even the key references or
where the collections are so scattered that too much time must be consumed by busy
planning officials to find them, There is no way of overcoming this short of
improving libraries--a top priority for improved higher education in most countries,
though rarely an important program,

A stop-gap approach can be small collections established by the planning unit
within the ministry of agriculture or by the central planning agency. The IBRD has
placed libraries of soms 400 volumes centered on economic planning techniques with a
number of planning agencies in low-income countries, and the U. S. Agency for
International Development bas worked out a "national economic development reference
shelf" which it has given to universities and governiment groups in a number of

ocouniries..
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[Even where good libraries are avaflable, a "hookshalf" wiil be desirable.
Becausethesa small, apecialized colléctions are probabiy what most planners will
in px‘a’bﬁ‘ce rely on, this examination of iﬁé literature has paid particular attention to
the selections available in collected readings and United Nations publications, For
agricultural planning, it is probable that small, working groups should purchase
outright a number of FAO and United Nations "cookbook" publications on various
aspects of agricultural planning, beginning with the four FAO agricultural planning
series publications [71 1, [ 72 I, [80], [85]). (Most countries have a United Nations
and an FAO repository library, and most commodity series can be consulied there
rather than bought specially, unless the group has a relatively sizeable unit working
on international marketing problems for-agriculmral commodities.) Several copies
of the more useful cookbook~type publications circulating among planning staff
members can have a stimulating effect on all the work in progress, as well, of
cohrse, as providing background expertise for specialized aspects of planning, In
addition, a small planning group collection should have several copies of each of the
more useiul couécwdfreadings on agricultural development and economic planning,
‘The best for agriculture is Eicher and Witt [ 52 1. The most useful general
oollection--and of top priority for agricultural planners, too--is Meier's impressive
wozrk, with its careful selection, itsjudio"io\‘xsuse of extracts, and its distinguished,
bti,e"f obmnenitaf‘léadevohédftothe thlnk'lng reflected in recent literature on major

plannmgtopics f184). Agarwalaandsmghcomsomeearuer materials which are
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now almost "classic' in the field and has recently been reprinted in an inexpensive
paperbound edition so that multiple copies can easily be made available [(7) A
more specialized collection is that of Bird and Oldman, devoted to taxation [ 26 ].
Unfortunately, we still await a good collection of readings devoted especially to
agricultural planning itself. We can hope that such a collection will include not only
some of the few articles on agricultural planning as such, but will also contain .
excerpts of the portions dealing with agriculture fou‘xié 'in more extensive recent
works on economic planning, Hopefully, such a collection will prove inexpensive
enough that multiple copies can be made available throughout the planning agency
and at regional planning offices. Certainly even a small bookease catering to the
needs of an agricultural planning unit will include a few of the works devoted to more
general concerns of agricultural development which have been largely excluded

from consideration in this review. Candidates for an agricultural planning
"bookshelf" include Mosher's forthcoming book on agricultural development [194 ],
the new volume by Fei and Ranis [ g2 1, Schultz's small book on transforming
traditional agriculture [ 246], and the forthcoming work on agriculture and economic
development edited by Southworth and Johnston {261 ]. From the limited selection of
good case studies might be included Lewis's Quiet Crisis {168 ] (now available in
paperback), and the book of case studies edited by Hagen [108 ]. Waterston's
axcellent survey of experience in development planning would also be in such a

collection [ 323 ].
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Orie thing clearly emeérges: the agricultural planner must read, aud he must
read quickly, effectively, easily, and comfortably in English or, at the very
minimum, Spanish, ¥ven French will prove circumscribed for most purposes. Yet
often those trained in agriculture and agriocultural economics, even at the better
English-speaking universities, somehow fail to gain the skills of skimming,
reading widely, and rapid, eclectic information-gathering that are necessary to
take advantage of the literature for agricultural planning purposes. It is not enough
to focus on the "supply side," as this evaluation has done. Attention must be
devoted to the "demand side," too, Everyone concerned with supervising, training,
and selecting agricultural planners must be concerned that they have the aptitude,
skills, and motivation to seek out what others have learned. Only then can the
literature on agricultural planning make the contribution to accelerated rural

development that we all hope will come from it,
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