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COLONIZATION AS AN ALTERNATIVE TO LAND REFORM 

To the unqualified question, "Can new land settlement programmes 

do away with the need fo r  agrarian reform?," the  only possible answer 

i s  negative.l/ The reasons are both economic and pol i t i ca l .  However, 

i f  the  question i s  "Can new land settlement programmes effect ively 

supplement land reform ef for t s? , "  the  answer i s  a qualif ied affirmative. 

The question i s  taken here i n  the broader sense. 

Some of the issues raised can probably be resolved by agreeing 

on definit ions.  Others, however, are substantive and serious. To clear  

the  ground, we need t o  dist inguish among three types of land settlement 

programmes. The f i r s t  category ' i s  the  putt ing in to  cult ivation previously 

uncropped but accessible lands which require a minimum of new infra-  

structure t o  become econimically productive. Lands of t h i s  sor t  are 

re la t ive ly  p len t i fu l  i n  Latin America, including the Argentine Pampa, 

portions of most t rad i t iona l ly  managed esta tes  and the reserves of 

large-scale plantations. Such areas are a lso available i n  Africa, 

often subject t o  tenure problems associated with nomadic o r  t r i b a l  

management. In Asia, with a few notable exceptions such as the  large 

es ta tes  of Philippines and Thailand, there i s  re la t ive ly  l i t t l e  

immediately accessible land of t h i s  sor t .  

We take as a point of departure f o r  these remarks the need f o r  
redis t r ibut ive land reform as a complement to, and par t  of, the  
overal l  development strategy i n  most developing countries. 



The second type of settlement incorporates new farmland through 

i r r i g a t e d  and drainage. His tor ica l ly ,  i r r i g a t i o n  has been important i n  

hsia and t h e  Middle East and it i s  becoming increas ingly  s ign i f i can t  

i n  Latin America.d These p ro jec t s  t y p i c a l l y  require  subs tan t i a l  new on- 

farm investments -ranging upward from $800 per hectare- i n  addi t ion  t o  

investments required t o  put t h e  set t lements onto a v iable  economic footing.  

By put t ing  i n t o  production these  two categories of lands - - tha t  i s ,  

t h e  p resen t ly  uncropped and t h e  i r r i g a t e d  o r  reclaimed lands-- t h e  reform 

process can bring about rapid increases i n  output and have wide impact 

on r u r a l  incomes. The projec t  which aims t o  incorporate fallow land, 

o r  upgrade ex i s t ing  water d i s t r i b u t i o n  systems w i l l  normally be cheaper 

and have a quicker payout than t h e  i r r i g a t i o n  p ro jec t  t h a t  beings from 

bare ground. Decisions about which of these  should have p r i o r i t y  can 

be resolved within a reform-development framework, and should not 

deta in  us here. 

On t h e  o ther  hand, land set t lement on the  t r o p i c a l  f r o n t i e r  forms 

a d i s t i n c t  category of project ,  of g rea tes t  relevance t o  t h e  development 

of Latin America's Amazonian heartland, Afr ica ' s  t r o p i c a l  plateau, and 

l imi ted  areas i n  Southeast Asia'. Virgin land p ro jec t s  t y p i c a l l y  e n t a i l  

l a r g e  lumpy in f ras t ruc tu re  investments (roads, pr incipal ly) ,  a f f e c t  

l i t t l e  "private" lands and have only a long term pay o f f .  For t h e  most 

There, were 72.5 mi l l ion  ha. under i r r i g a t i o n  i n  t h e  developing regions 
i n  1962, according t o  t h e  FA0 Indicat ive  World Plan estimates, of 
which: 44.1 mi l l ion  were i n  Asia, 16.7 mi l l ion  ha. i n  t h e  Near East 
and Northwest Africa, and 10.6 mil l ion  ha. i n  Latin America. (see FA0 
Document ~/69/4 ,  Vol. 1, p. 58). 



par t ,  governments tend t o  favor f ront ier - type  set t lement f o r  reasons 

o ther  than t o  crea te  economically and s o c i a l l y  v iable  communities, 

e.g. t o  achieve a nat ional  in tegra t ion,  t o  secure borders, o r  t o  s a t i s f y  

regional  economic i n t e r e s t s .  In  o ther  cases, they a re  promoted t o  

d i v e r t  p o l i t i c a l  pressures away from t h e  land reform problems i n  t h e  

already s e t t l e d  areas. 

Good land f o r  set t lement programmes, although increas ingly  scarcer  

and more expensive t o  ge t  to ,  does ex i s t ,  but i s  disproport ionately 

d i s t r i b u t e d  among t h e  develop5ng countries.  By crude measure, t h e  amount 

of land of a l l  s o r t s  which i s  cul t ivable  but unused i s  as  great  as  t h e  

a rea  already under cul t iva t ion.  (see Table 1) A l l  but a  small p a r t  of 

t h i s  land i s  i n  Latin American and Africa, concentrated i n  such t r o p i c a l  

basins as  t h e  Amazon and t h e  Congo. In terms of prcductive po ten t i a l ,  

we a re  assued t h a t  "although t h e  environmental conditions of t h e  t r o p i c s  

. . . d i f f e r  from those of t h e  temperate regions, it does not appear t h a t  

these  d i f ferences  r e s u l t  i n  inherent ly  i n f e r i o r  production potent ia l ,  "d 
and t h a t  "some day t h e  most productive agr icu l tu re  of t h e  world w i l l  be 

mostly of t h e  t rop ics .  "A Tropical land s p e c i a l i s t s  argue t h a t  t h e  

t rop ics  can be conquered if avai lable  production technologies are  put 

f u l l y  i n t o  e f f e c t  and i f  more research i s  devoted t o  t h e  discovery of 

s u i t a b l e  techniques. Adequate s tudies  of t h e  resource base t o  determine 

land use c a p a b i l i t i e s  and commercial po ten t i a l s  f o r  ag r icu l tu re  a re  a l s o  

needed t o  avoid cos t ly  er rors .  

2/ W. W. McPherson and Bruce F. Johnson, 'D i s t inc t ive  Features of Agri- 
c u l t u r a l  Development i n  t h e  Tropics. " I n  H. W. Southworth and 
B. F. Johnston &;, Cornell 
Press, 1967, p. 221. 
Charles W. Kellog i n  "Comment, ibid,  p. 232. 
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Source: PAO, Pro-dsiond.  Lndic@i-re Worl-d P:cn f o r  .kqricliLt~lrel Develov~er??, R a e .  -- . 
,(DOC.' C: 6g/4) ~ k i u s t  1969, 'vlol: L, pp. 4h, 49 
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For p u r p s e s  of tl:e 1VIP a L ~ W J I ) ~ ~  or cl~slIicaLio!i drrr':n up which &siinpishcd tltr-ce 
soncs as stro-cm Lclo\v:- 

I'op~laLic~n Percent of 
.ls€i2 World 
(t11~1i :;nuds) Popa!ai ion 

World 3 1519'l~ l(iO.0 

Z O ~ ~ C  A I)L.\.L JD;xI li.?.i.l:~.: CCO.:~!~~+C.S 693 $5:  22.1  

- l:cgio~~ hl Nortl~ hl,i?ri:a 205 261. 

- Region A2 )h.~'cips 364 761 

- Wcgion ~ $ 0 t h c r  128 962 

Zone I3 Cc~l!r~Yy Ylalncd econo~nics 1 OGG 833 33.8 

. - Region E2 Eastern 145 616 

Zonc C Dovcloping countrios 1 $9$ 1 ~ 1  44.1 

T l ~ c  64 co~~;ltrics hlcludcd in t!ie m!l' rcgionnl slutlbcs account for 84 pcrccnt of the ppulct!o~l o! 
th$ Develpiug Countries (Zone C). 

The cowtrios i:lcl~:cled in tbr: four ~ e ~ i o u a l  ilLuciics arc listed belo\:., to~ct l ler  v~iilr tho t ~ t d  l?opu- 
latioil of eech region:- 

h t i a  l z ier ica  Popslatio:~ 1563.: 225 300 flovsmuld. 
Cou!l:rics iilchded in region21 bh1c:y (90.0 pcrcerlt 

s 
of region:,l p s p c l a t i ~ ~ )  Al.ge~r'rili~, l>oJivin, nrnzg, 
Chile, Colon~:~ia, Coslx 1:icg EcunAsr, El Salvnrlor, 
Cuatcrtiala, lJol12a3.~;:;, 1~4cxic0, Micar.?gi~a, Pa!lam~., 
Paraguay, Pclu, Urvplay, Ve i l~z~~c la .  

Aerier. EDU?;~ 02 tiy? Szhmx Popl~laiim~ 1965: 201 173 thw~sanci. 
Cou~ltries inc luds l  jin rc[;loi~rl stuc:y (C4.2 pzrceiif. 
of regional gspul:!:iu!~) Calncl'oo~, Central Mrica:i 

. Rel;ublic, C'nad, Congo (E~.~.nznvillc), Dahomcy, 
Democratic l?cl~ublic of thc Congo, Eiilioy!r; Gabon, 
Gr~!lbia, G!~?.,.nn, Ivory Corst, ICeily,?, hladsgasc~r, 
M?.lav~i, h; Ji, T.Tauritmia, K i p r ,  Ki~cl-in, Scnc~al,  
T w ~ z u ! i ~ ~ ,  Top, Ueancls Uppl;er Volta, Zambia. 

Near Ezst m3. N ~ r i i l  I1!cs! Africc Ibpsl~Aion 1932: 135 116 thrrusand. 
Count~ies irlciuded In rep;ional ~ f i ~ ~ i y  (96.1 pcrccnt 
of re~iona?. p~ijulation) Z.fgh~.fizr~i~ia~l, Al~criz ,  Iran, 
Iraq, Joi*d?:~, IQrwnti, Lcbmon, Mcrrosco, Fcople's 
Republic of Soath Yelnt-n, Saudi Ara>i~-, S~dan,  Syria, 
Tunisia, Ux?.iteci Arzh Eepiiblic, Yex~~eil Arab Republic. 

Aatn P U ~  tiz0 Fzr C?.S~ Popllation 1682: 832 554 tl~ocsrnd. 
Cou~itries inc1udc:l in ~wgional shlcly (80.5 p2rcent 
or regio;;a! populet ion) Ceylon, Chin2 ('1121\?'r~1), 
India, P;r!.;is'.;:n, Pililip,7inesJ RcpAlic 01 Kcrrc"~, 
Thailand, V1:li.s: h:i-.laysia. 

In tcrrc~s of p~p'~!?tion tEc coverpgc of the rqionr.1 s:uc;ies t l ? ~ ~ s  r?.nzcd froin g8 pp..rcent of tllc 
r c ~ i o a  in P.sl;r. to CJ prcent i-I tlic Near East  lid Kortll Africa. 

Noh 
Tine exprcs:;!cn 1P32* is u;cd in tlic 11:'?31;\2'; o! m;.-ly t%!Ccs s n d  0153 ili fig tcx! in to :~~ lc  cxs??. 
Thz ~ ~ ! e i  is!: i~.:tc;?!?; t11:tt 1832 r - ~ c ~ s  tile ;.vc.rr,gc 01 l f  3 i -  83. 
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Native fo r e s t s  can provide t h e  i n i t i a l  incomes and subsequent 

cap i ta l i za t ion  f o r  most project  areas. Livestock i s  another enterpr ise  

with excel lent  commercial potent ia l ,  or  one of t he  small volume, high 

value t r op i ca l  products such a s  pyrethrum, e s sen t i a l  o i l s ,  palm hearts ,  

avocado, spices, ch ic le  o r  gourmet and spec ia l ty  foods. 

'lhelivestock and fo res t ry  enterpr ises  provide c a p i t a l  f o r  fu tu re  

production ac t i v i t i e s ,  reimburse t he  government f o r  in f ras t ruc tu re  

investment and permit time f o r  t h e  area  t o  become gradually developed. 

Land i n  many t r o p i c a l  regions, pa r t i cu la r ly  i n  Latin America,is being 

cleared and s e t t l e d  "spontaneously" or  without much de l ibe ra te  planning 

a t  very rapid  ra tes .  This unorganized settlement gives urgency t o  t h e  

development of well  conceived, comprehensive p ro jec t s  i n  order t o  avoid 

serious l o s s  and misuse of t he  land resource. 

The p r ac t i c a l  obstacles t o  successful  settlement programes a r e  

considerable. Nelson points  t o  t h e  extremely high, usually ind iv i s ib le  

in f ras t ruc tu re  costs;  most of the re  would need t o  be financed from 

government sources, a t  l e a s t  initiallyPJ The land resources i n  many 

t r o p i c a l  areas can de te r io ra te  rapidly  under leaching rains,  extremely 

high temperature and t h e  e f f ec t s  of erosion. World markets f o r  most 

An i l l u s t r a t i o n  was provided i n  Nicaragua where t he  Institute Agrario 
Nacional sponsored a study of the  po t en t i a l  f o r  new land settlement i n  
t h e  Rigoberto Cabezas region -an area  of about 300,000 hectares i n  
eas tern  Nicaragua. The f irst  discovery of t h e  invest igators  was t h a t  
t h e  place was f u l l  of people and the re  was almost no pos s ib i l i t y  of 
f i t t i n g  i n  new s e t t l e r s  (see J. R. Taylor Agricultural  Settlement and 
Development i n  Eastern Nicaragua, University of Wisconsin, Land Tenure 
Center, Research Paper No. 33, February 1969). 

Michael Nelson, Public Policy f o r  New Land Development i r i  t h e  Humid 
Tropics of Latin America. Resources f o r  t h e  Future and Latin American 
I n s t i t u t e  f o r  Economic and Socia l  Planning  antiag ago), March 1970 
(mimeographed d r a f t ) ,  p. 64-73 and passim. 



t r o p i c a l  products --assuming t h e  f r e i g h t  b a r r i e r s  and storage problems 

a r e  soluble-- a re  already overburdened. The h i s t o r y  of the  administra- 

t i o n  of capi ta l - in tens ive  set t lement p ro jec t s  by public agencies has been 

catastrophic.  Yet, some measure of public control  and d i rec t ion  i s  

needed. When f r o n t i e r  areas a re  opened without regula t ion of en t ry  and 

land.use,  t h e  f o r e s t  and s o i l  resources a re  rap id ly  l o s t  through misuse. d 
Meanwhile, oppor tunis t ic  o r  p o l i t i c a l l y  i n f l u e n t i a l  operators e s t a b l i s h  

claims t o  t h e  more valuable t r a c t s  with danger of serious land concen- 

t r a t i o n  i n  l a t e r  period. 

A major i ssue  deserving.serious debate i s  whether t h e  countries with 

large,  unsett led land areas  should assign a high p r i o r i t y  and channel 

major p a r t s  of t h e i r  development budgets i n t o  p ro jec t s  f o r  opening new 

lands ("external  margin"), o r  use t h e i r  resources t o  execute and 

consolidate land reform programmes a t  t h e  " in te rna l  margin". The options 

a r e  hardly ever, of course, self-exclusive but  a matter  of r e l a t i v e  

emphasis. I n  some countries, the re  may even be resources and s p i r i t  enough 

t o  execute a f r o n t i e r  land set t lement programme concurrently with t h e  

land red i s t r ibu t ion  a c t i v i t i e s .  Front ier  set t lement s t r a tegy  may 

i n t e r a c t  with land reform i n  t h e  following ways: (1 )  influence t h e  

r a t e  a t  which t h e  bas ic  land reform programme i s  ca r r i ed  out  and 

7J Cooperative community operation of f o r e s t r y  exploi ta t ions  a re  feas ib le  
i n  many areas where o ther  forms of exploi ta t ion  c rea te  ser ious  hazards 
t o  conserving t h e  resource base. Uncontrolled commercial exp lo i t a t ion  
of f o r e s t  reserves i n  many p a r t s  of t r o p i c a l  Latin America has not 
only deprived t h e  countries of a valuable resource - i n  exchange f o r  
a few d i r t  roads, abandoned logging shaek and eroded h i l l s i d e s -  but  
has weakened t h e  few e f f o r t s  a t  publ ic  f o r e s t r y  management and control .  
(see John Menz "Alternative uses of Forest  Lands and t h e  Role of 
Agrarian Reform and Colonization". Paper f o r  FA0 Conference on Agrarian 
Reform and Forestry, Bras i l ia ,  November 1968). 



consolidated; (2) affect  the  process of soc ia l -po l i t i ca l  transforma- 

t ion,  par t icu la r ly  i n  breaking down pa te rna l i s t ic  and e l i t i s t  soc ia l  

structures;  and (3) provide productive employment opportunities t o  

potent ia l  reform beneficiaries a t  acceptable costs. 

Land settlement programmes can a f fec t  the  scale and pace of 

agrarian reform ind i rec t ly  by competing f o r  p o l i t i c a l  favor or, 

directly,  by competing f o r  scarce personnel and financing. The emphasis 

i s  here on the Latin American experience.y 

One of the  most ambitious and apparently serious proposals t o  

j u s t i fy  massive land settlement projects i n  Latin America as a subs t i tu te  

f o r  agrarian reform was tha t  offered by the  Hudson 1 n s t i t u t e . g  Among the  

Several important studies of t h i s  question have recently been completed 
i n  addition t o  Nelson's study of Latin America (op. c i t .  ). For Africa 
see John C. deWilde e t  al., Experiences with Agricultural Development 
i n  Tropical Africa, International Bank f o r  Reconstruction and Development 
and John Hopkins Press, Baltimore, 1967 (2 volumes ) . Also, University 
of Oxford Economic Aspects of Agricultural Development i n  Africa,a 
select ive annotated reading l i s t ,  Oxford, 1969. For Asia, the  Asian - 
Agricultural Survey, Asian Development Bank, Manila, 1969, and Gunmar 
My-rdal, The Asian Drama, Twentieth Century Fund, Pantheon, New York, 
1968 (3  volumes) are  both relevant. 

The publications of the  Hudson Ins t i t u t e  outl ining these ideas are: 

'New Focus on the  Amazon", Herman Kahn and Robert Panero, 1965. 

'The A-B-C Distinction Applied t o  South America", Ronald Dago and 
Robert Panero, 1967. 

"The Long-Range Potent ia l  of Latin America: A Year 2000 Ideology", 
John Karlik, 1967. 

"Implications of the  Choco Project ", Robert Panero, 1968. 

"An Approach t o  large-scale Agriculture Systems i n  South America", 
Ronad Dagon and Robert Panero, 1968. 



development s i tuat ions i n  Latin Ahlerica,as 6he Ins t i t u t e  sees it, 

there i s  l i t t l e  chance t o  have an impact e i ther  i n  the urbanized, 

modernized areas with t h e i r  masses of urban poor, or i n  the rural, 

primitive and poor areas with the confl ic ts  between landowners and 

peasants. The unexploited f ront ie r  i s  the most interest ing situation. 

Here,the planners suggest, opportunities ex is t  f o r  investments which 

are not complicated by soc ia l  problems, vested interests,  power con- 

f l i c t s ,  and corruption found i n  the urban or t rad i t iona l  areas. They 

propose t o  pour capi ta l  in to  the  "heartland", building giant lakes 

i n  the Amazon basin (inundating Manaus, once the rubber capi ta l  of 

the  world and s t i l l  the pr incipal  i n t e r io r  c i ty  of the Amazon), and 

as  a complementary gesture t o  create a sea-level Atlantic-Pacific 

canal i n  Colombia. 

Although none of the countries involved i n  the Hudson Ins t i t u t e  

plan have acted upon these proposals, these same countries have given 

t h e i r  f ront ie r  settlement programmes very high p r io r i t i e s  during the 

l a s t  decade or two. Kubitschek created Brasi l ia  and drove roads deep 

in to  the Amazon. Belaunde spent h i s  p o l i t i c a l  cap i ta l  on the Carretera 

Marginal de l a  Selva, which i f  and when completed will open the back 

side of the Peruvian Andes. The Movimiento Nacional Revolucionario and 

Paz Estensoro, with substant ia l  cap i ta l  from the U. S., bu i l t  roads 

from the Bolivian highlands, where ninety percent of the people lived, 



t o  Santa Cruz, where o i l  and f e r t i l e  lands l a y  unexploited. Colombia's 

land reform agency has spent a major part  of i t s  very substantial  

budget on i rr igat ion and roads i n  the tropics, and large government 

credi ts  have gone t o  the livestock producers of the Llanos. The 

Central American countries and Mexico have given similarly high prior- 

i t y  t o  opening t h e i r  jungle frontiers.  

Although it i s  never simple t o  determine the intentions of 

po l i t i ca l  leaders, i n  most of the cases here the pract ical  resul t  of 

the search f o r  "El Dorado" was t o  divert  public attention and o f f i c i a l  

p r io r i t i e s  away from acute social conflicts and grawing inequities i n  

established farming areas. While Brasilia was i n  creation, and the 

in ter ior  roads were being built ,  no land reform act ivi ty occurred. In 

a nation with s ix  million possible reform beneficiaries only 329 families 

had been se t t led  by IBRA by 1968. 1g The Peruvian land reform, before 

1969, was put in to  effect  onw where peasant unrest was manifest; 

meanwhile major public resources continued t o  be channeled into the 

Tingo Maria, Upper Amazon and other front ier  projects. !J 

lo_/ "Aspectos de l a  Reforma Agraria en Brasil" (Informe de l a  Misi6n de 
l a  FAO), Santiago, Chile, July 1968. 

1 Thomas F. Carroll, ". Land . Ref o m  i n  Peru " paper prepared fo r  
AID Spring Review, April 1970. 



"When the jungle roads were opened in to  the in ter ior  of Peru1', Mangin 

notes, "the same upper class families, through the i r  uwn generals, 

senators and inf luent ial  representatives, bought up the land along 

the routes. When the roads were bui l t ,  they and same foreign companies 

( l ike  Anderson-Clayton, Le Tourneau, U. S. Gypsum and American plywood) 

b ~ u g h t  the land fo r  the new plantations and mines, and hired the labor 
1.a' 

of the intended colonizers, often a t  government expense." 

A more or l e s s  balanced blend of reform and new land settlement 

programmes was apparent i n  Mexico and Venezuela. Venezuela, with i t s  

extensive areas of accessible, unused government lands, a relat ively 

small ru ra l  population and substantial  government revenues, was able 

t o  expand i t s  agricultural f ront ier  a t  the same time tha t  expropriated 

private haciendas were being transformed in to  reform settlements . 
 oneth the less, some of the newly i rr igated lands were distributed i n  

"ccnrmercial size" units;  one example was the Calabozo project, where 

200 ha. farms, valued a t  up t o  $1 million each, were made available 

on a selective basis t o  entrepreneurs). 

Mexico has spent a major part of i t s  public investment budget 

since the 1940's i n  a massive campaign t o  expad i t s  cultdvated land 

base. The expenditures went fundamentally in to  new i r r iga t ion  works, 

notably i n  the northern and western s tates .  About half of the land 

i n  these projects went t o  cgmnercial, generally export-oriented 

1 3  W i l l i a m  Mangin, "Yankees i n  the Amazon", Nickel Review, July 1968. 



producers, 
13' 
d 

Basin and 

and half t o  the e jido communities. In the Papalodpan 

&her parts of Mexico's t ropical  f ront ier ,  substantial 

colonization programmes were put in to  operation since 1946. More 

than 60.000 families have been rese t t led  as part of t h i s  progranme. 

Even though the cambination of new irr igat ion,  f ront ie r  land 

settlement and large-scale land reform programmes i n  both countries 
14_/ 

has had a substantial  impact on w e r a l l  production, greater impact 

on rural employment and incme redistribution would have been ent i rely 

pogsible by a more consistent reform orientation. 

The experience i n  Bolivia and Colambia -both of which have' 

publicly cgnmitted themselbes t o  implement and consolidate land 

reform- r a i se  serious doubts about the adequacy of the i r  mixed 

"reform-settlement" strategies.  

In  Bolivia, a f t e r  the massive land redistribution of the mid-19501s, 

the gwerment  channeled a l l  but a minor portion of i t s  agricultural  

services and investments in to  se t t l ing  and servicing the t ropica l  

f ront ier .  Since Bolivia i s  faced with the nearly opposite conditions 

t o  Venezuela -population pressures, limited f i s c a l  revenues, and 

t rad i t iona l  'social structure -front ier  land settlement and reform 

consolidation projects become direct  camp'etitors. Land reform 

13_/ This project was among those analyzed as part of a five-country study 
of problems of agrarian reform financing i n  Latin America. (see Juan 
Ballesteros, Matthew Edel and Michael Nelson, La Colonizaci6n en l a  
Cuenca del  Papalodpan, CIDA, Washington, D.C.,  April 1969). 

I,$/ - The annual r a t e  of increase i n  agricul tural  production for  the 
1950-65 period was 5.5 percent i n  Venezuela and 6.4 percent i n  
Mexico, canpared t o  3.4 percent for  the region as a whole. (EcLA, 
Agricuitural ~evelopment- i n  Latin America,-~antia~o, Chile, (DOC: 
E/CN.12/829) February 1969. 



gave the  campesinos land and a minimum secur i ty  but l i t t l e  e l s e  

fo r  development. The few agr icu l tu ra l  technicians wil l ing t o  

work i n  f i e l d  projects,  and the  l imited c r ed i t s  and long t e r n  

investment capital ,  have gone t o  promoting t h e  developent  of 

Santa Cruz and t o  the  directed colonization projects t h a t  a l so  

received internat ional  financing. Some of the  pr ivate ly  developed 

settlements a re  qui te  dynamic but t he  government-sponsored ones 

are  i n  d i f f i c u l t i e s .  There have been two notable problems: none 

of the  directed colonization e f fo r t s  i s  beyond the  "pioneer" 

stage and a l l  are  f a r  behind plans. In  contrast ,  i n  t he  regions 

where poor s e t t l e r s  have come voluntari ly,  without encouragement 
'21 

or o f f i c i a l  help, t he  settlements are  r e l a t i ve ly  prosperous. 

These r e su l t s  might be acceptable fo r  countries with wider 

margins fo r  e r ro r  than Bolivia. But the  new lands p r io r i t y  has 

meant the  campesino of the  Altiplano was deprived of s ignif icant  

investments or c red i t s .  Even the  paper work of issuing land t i t l e s  

t o  "legalize" the  1953 land reform was only half  done i n  1968. 

Meanwhile, the  d i r ec t  and indirect  public assistance received by 

the  large-scale commercial producers of t he  t rop i ca l  areas has permitted 

them t o  expand t h e i r  output of subsidized, in ternat ional ly  surplus r i c e  

a d  sugar. 

151 - Michael Nelson (op.c i t .  pp. 208-215) analyzes t he  r e su l t s  of two 
spontaneous settlements i n i t i a t e d  when access roads were constructed 
connecting the  k l t ip lano  t o  t he  t rop ics  north of La Paz. These "projects" 
cost  l i t t l e  i n  public investment but have apparently l ed  t o  the  creation 
of viable c m u n i t i e s  based on sel f -select ion and survival .  Meanwhile, 
t h e  four directed projects receiving internat ional  financing have cost  
about $22 million, so  f a r  fo r  5.300 families, or $4.300 each. Average 
net family incmes ranged from $100 t o  $350 per family i n  1968. 



Cglombiaf s land reform agency INCORA, has devoted 40 percent of 

i t s  cap5tal budget t o  i r r i ga t i on  'and drainage' projects t o  expand 

production area  but only 4 percent t o  land acquisi t ion for  reform 
16/ 
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purposes. Instead of devoting resources t o  resolving the  land 

problems of the  intensively cul t ivated and heavily populated farming 

areas,  the agency gave i t s  a t t en t ion  t o  land t i t l i n g  i n  public lands, 

primarily i n  the  Llanos. A l l  but 4 .1  percent of the  land t i t l e d  by 

INCORA was former public lands. Through mid-1969, INCORA had t i t l e d  

only 1.194 parcels of' lands with 13.600 ha. of land. This programme 

accamm~datalthe number of new f m - f a m i l i e s  formed i n  only a single 

lL/ 
week. 

Ekamples of mixed or  fau l ty  p r i o r i t i e s  could be multiplied, 

but the  evidence seems c lear  t ha t ,  i n  Latin America a t  l e a s t ,  there  

has been strong tendency t o  use t rop i ca l  land settlement as  an 

"escape valve" f o r  r u r a l  unrest, r a ther  than a s  a complement t o  

land reform. In  the  countries where land reform has not been 

carr ied out (vide, ~ r a z i l ) ,  the  agrarian problems a r e  a t  l e a s t  

a s  severe a s  they were before massive investments were made on the  

f ron t ie r .  

A review of INCORA and i t s  Program i n  Colombia. IBRD and IDA, - 
Washington, D.C. 1967. 

/ Herman Fexehausen "A Review of Agrarian Reform and Development - 
i n  Colombia", Land Tenure Center, University of Wisconsin, ' 

April 1970 ( ~ r a f i )  p. 21. 



This i s  not the opportunity for  carerul project cost 

cmparisons, particularly i f  we pretend t o  r e l a t e  various types 

of land use, different resource bases, and market conditions, e tc .  

Available cdlculations show an enormous range of costs which might 

be assumed by public agencies i n  settlement projects. As Nelson 

notes, "InternationaJ finance agencies and government departments 

scrutinize projected costs per family--La Chontalpa $18,000, $10,000 

on Jengka, Alto Beni I, $6,000, Alto Beni 11, $2,000, $600 i n  the 

Ethiopian WaJamo project--for the incme distribution implications; 

however the projects are often approved i n  sp i te  of apparent 
1s' 

disparities1': Carroll offers some relevant comparisons of project 

costs i n  terms of employment generation among settlement and reform-type 

projects. (Table 2) .  The conclusionsdrawn from these s t i l l  tentat ive 

data are tha t  there may be l e s s  d i f f icu l ty  than popularly assumed i n  

reconciling production goals with emplayment generation and wide income 

distribution objectives. For the projects studied direct farm-investments 

(excluding road and other basic infrastructure) on settlement and reform- 

type projects give about the same output, and the income and employment 

benefits are  similar. 

The subtle point sometimes missed i n  these comparisons i s  tha t  

when the costs of opening the front ier  must be paid i n  cash, instead 

of coming out of the l ives of the pioneer generation, the investment 

can seldm be shown t o  be "sound". It has been the willingness of the 

poor peasant t o  exploit himself and h i s  family tha t  has created most 
19 / 
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of the  capi tal  which now exis t s  in these areas. 

18J Nelson, op. c i t  . , p. 370 

1g See P. M. Raup "Land Reform and AgriculturaJ Development" i n  
Southworth and Johnston, ed: op. c i t  . , p. 367-413. 



OUTPLlT AND EMPLOYMEZIT EFFECTS OF 

VARIOUS TYPES OF AGRICULTUIUL .PROJECTS 

Investment Ave . Family Investment Gross Output Gross Output Ehploym. 
Per income per per emplayed per employed per $1000 generated 

farm worker worker invested p. $1000 
(US$) ( ~ $ 1  ( ~ $ 1  invest. 

man year 

Beef Cattle 
Development 20,000 5,590 10,000 5,540 554 0.10 

I r r iga t  ion 
Development 19,750 3,000 8,370 3,550 514 0.27 

Intensive land 
Development 18 , 490 3,422 8,404 4,620 550 0.12 

Intensive land 
Reform 8,420 1 , 295 3,136 1,580 5 6  0.32 

Medium-intensive 
land settlement 4,350 2,256 1,740 886 509 0- 57 

Source: Thcanas Carroll, "El Desarrollo Rural" (p.  327) 
i n  Una Wcada de Lucha por Am6rica Latina, Fmd3 de Cultura Econhica, 
M&ico, 1970. 



If we were simply evaluating progress i n  land management 

and f ront ie r  settlement, it would be possible t o  point t o  many 

notable advances over the not too dis tant  past. Most Latin 

American governments have abanddned the h is tor ica l ly  favored private 

concession technique of land settlement. This i s  i n  part because 

the remaining lands are l e s s  accessible and profitable t o  private 

operators. In addition, most governments now recognize the important 

public in teres t  i n  the front ier  and seek control of i t s  exploitation. 

However, our concern has been different,  tha t  i s ,  how t o  assure 

tha t  the agrarian reform i s  given i t s  appropriate pr ior i ty  i n  

competition with what are, t o  some, pol i t ica l ly  more appealing 

ac t iv i t ies .  Governments seriously committed t o  land reform w i l l  

se ldm have problems i n  establishing p r io r i t i e s  between "reform" 

and usettlement". Since the cl ientele  i s  the same, the approach 

t o  both programmes should be substantially the same. Under a reform- 

oriented strategy differences i n  economic and social returns would 

help t o  guide choices among projects, whether the specific project 

was reform consolidation or new land settlement. 

If on the other hand, there is  an irreversible pr ior i ty  commitment 

t o  opening the frontier,  i n  spi te  of pol i t ica l ,  social and economic 

sacrifices,  it makes l i t t l e  sense t o  continue discussion of 

alternatives.  Dn the assumption tha t  pr ior i t ies  can s t i l l  be 

examined, we can draw some conclusions from experience t o  date: 



1. Accessible "virgin" lands lacking only the touch of 

the human hand t o  become a source of wealth do not ex is t  i n  

important amounts. Even though there are ample land resources 

technically capable of sustaining more intensive use, most of 

it i s  inaccessible without considerable expenditure of financial 

and technical resources. 

2. There are valid reasons for  government involvement i n  

f'rontier settlement programmes. For one, t o  offer employment 

alternatives t o  populations l iving i n  overcrowded areas (e.g. 

the Andean highlands). The control of misuse of the forest and 

s o i l  resources a lso  requires important government involvement. 

3. Defects i n  agrarian structure and important def ic i t s  i n  

employment opportunities cannot be overcome by f'rontier land 

settlement programmes alone. By pulling scarce resources away 

from refom ac t iv i t i e s  and, by diverting public attention from 

agrarian problems, front ier  developnent s t rategies  can, i n  fact ,  

worsen the situation. 

There i s  general agreement tha t  settlement projects are  

d i f f i cu l t  t o  design and execute. Albert Hirschman ca l l s  

colonization projects "failure prone". Nelson notes that  

"on a world-wide basis, it must be admitted tha t  few spheres 

of economic development have a history of fai lure t o  match tha t  
20_/ 

of t ropical  land settlement". Although we have not t r i e d  t o  

20) Nelson, op. c i t . ,  p. 431 



analyze the causes and cures for  t h i s  seemingly endemic 

diff icul ty,  a few lessons -modest compared t o  the grandeur of the 

E l  Dorado- can be drawn on how t o  strengthen the settlement 

ac t iv i t i e s  while not weakening reform programmes. 

1. Seek integration of the planning and execution of 

reform and f'rontier settlement programmes. Creation of vested 

bureaucratic interests  i n  expensive settlement ac t iv i t ies  a t  

the expense of reform consolidation should be avoided. Encouragement 

of basic studies of large areas over detailed area studies w i l l  give 

the data base. 

2. Give assistance t o  the self-selected spontaneous se t t l e r ,  

especially i n  regions without serious resource depletion problems 

(e .g. h i l l s ide  erosion following slash and burn clearing). 

3. Establish and strengthen forestry services which can 

as s i s t  i n  the control of f'rontier exploitation and channeling 

settlement. Concurrently encouragement should be given cammunity 

controlled forestry and other f'rontier enterprises. 




