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Chapter One

INTRODUCTION

A. Devclopm~nt Priorities and Political Parti~ation

.
This monograph discusses patterns of political ?articipation in

developing nations and the effects of economic and social modernization

upon these patterns. It is based in part ·on a program of research COI1-

ducted at the Center for International Affairo of Harvard University

between July 1969 and December 1972. This study seems to us to take on

added relevance to the concerns of development officials, ~s a result of

recent shifts in development priorities.

The shift wes clearly stated by World Bank President 10bert S.

Mr~amara, in his address in September 1972 to the Board of Governor~ (If

the '.]orld Bank Group:

It is becoming increasingly clear that the critical issue "ithin
developinp, countries is not simply the pace of growth, Gut rhe
nature ot growth. The developing nations achieved ~n everal1
average Dnnual C-NP growth rate of more than the tD.r[;l'led 5% by tl.e
end of the sixties. But the social impact of that grO\l1th was so
severely skewed, and the numbers of individuals all but passed hy
so absolutely ir:nnensc, that the simple statistical achievement of
that target was misleading.

It is now widely accepted that earlier faith in rapid economic exr~n-

Hion as the key to overall societal development ~l1as misplaced. Nerc

equitable income distribution. fuller access for less privileged crO\~pB

to educ"tion and productive employment, a b~lanccd and healthy long-run

r~ttlrn of urban development, and other gonls of modernization do not
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result automatically from increased GNP.

In most developing nations more equitable growth demands a re-

orientation of social and economic policies and programs. This re-

orientation is primarily the task of the developing nations themselves.

It is in the first instance a political problem. In McNamara's words,

"The developing countries must decide for themselves if they wish to

undertake it. It will manifestly require immense resolve and courage."

The difficulty, of course, lies in the fact that most of those who benefit

from the status quo or hope to do so will resist reform~ and they are

usually powerful.

Not only a narrow wealthy elite will oppose reform. Opposition \0.'111

come also from a much broader range of middle- and upper middle-class

people. These people are not wealthy by the standards of the industrialized

nations. They are usually aware of this and would resent being described as

a privileged elite. Yet by comparison with most of their compatriots, they

are privileged. While they support and often demand a variety of reforms,

they are not prepared to go along with changes which v.'Ould sacrifice their

own aspirations, much less their current standard of living. Although the

middle and upper middle claso in most developing nations are a smaller part

of the total population than is the case in industrialized nations. in mnny

nations their numbers are substantial and their voice in politics still

more so.
~

Political leaders, in power or aspiring to power, must overcome elite

and middle-class resistance if they wish to reorient: development policies.

They can choose among or combine three basic strategies to this end. Some

segments of the uprer and/or middle classes can be persuaded to drop or
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soften their opposit:fon. Leader~ (mor::t of ,,,hom tJ)(,li:sC'lv(>~ <1r" froJ1~ (,li!<

or middle-class backgrounds) can appeal to ideological principles J nation

alist fervor. or long-run enlightened self-interest. SOlnt>timE!S they c,'n

hargnin for support. offering individual or group compt>IU;.:! lions for con-

cessions. the second ~ossible strategy is simpJe repression. This

obviollsly demands a loyal and efficient military and lor policE' force. The

third strategy is political mobilization of previously passive. or active

but ineffective, groups to counterbalance or override opposition. In other

words. the reformer may seek support in broadened political participation.

By political participation we mean activity by private citizens

designed to influence government decision-making. Participation nla\' be

individual or collective. organized or spontaneous, sustained or spor:: lie,

peaceful or violent. legal or illegal, effective or ineffective. l Effective

support for a substantial shift in economic or social policies is I:1cn; t

likely to corne from organized collective participation, but the ran~c "f

variation is wide.

Neither persuasion nor pure repression is normally effective for ~ore

than a short time or on more than limited issues. Effective r0form nlill0st

ahmys requires broadenE>.d political participation, usually in combjnati(,i~

\vith some degree of persu8oion aud/or repression. This holds in mos t

polilical systems. including traditional monarchies attempting to intr~Juce

moderate reform, competitive parliamentary systems. and SilJc1c-pnrty ~~v~lor

ment-oriented states. Economic and social reform in nineteenth century

England was accompanied and largely CCllerated by periodic expansion 0f the

e]l:r:lol"ate. A lIloderni:dTll', monarch appeals to middlc-cl,lss gruups :If.:; , I

conservative elites. and to 10Y31 and traditional pcasantt, a~Llinst i.r.p_.t if'll!
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(and someU.mes sel f-seeking) middle-c lass groupR. A Rocialist revolt! t 1on,

whether by force or (as in Chile currently) through constitut:ional loeans,

mobilizes urban workers and peasants on a massive scale to counterbalancL

and overcome resistance from the middle and upper classes.

The importance of partfcipation extends beyond enacting of new lmm

or adopting new policies to implementation. In all nations, regardless of

their level of modernization or their political system, programs designed

to alter the distribution of income, services, or power can be subverted at

the implementation stage. This happens sometimes by calculated political

design or administrative collusion, but more often by the piecemeal bot

persistent pressure of the groups and individuals who stand to lose by

change. These try to win back in the implementation stage at least part

of what they have lost at the .policy-making stage. Such pressure will

come at the national level, but perhaps more often at the local level,

where even a reformist ~entral government often lacks political control,

administrative effectiveness, and sometimes legal authority to impose its

will.

A better understanding of political participation will not necessarily

or even probably create capacity to intervene in the evolution of participa

tion patterns and processes. Even were such intervention accepted as ~ornl

and desirable--which it is not-·-therc are obvious and severe limits to the

competence and influence of technical and professional specialists within

a nation and still mare binding limits on foreigners. But if developmertt

officials are serious about encouraging a reorientation of development

priorities, their analysis should explicitly inclu~e current patterns of

political part:f.cipation in the countries with which they are concerned.
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What groups are active, on what issues, through what channels? How \,111

these patterns probably change as a result of on-going social and economic

trends (the increase in literacy, the construction of rural roads)? How

will they change in reae,tion to shifts in government policies and progr3P.1s?

Such analysis might be useful even with respect to many conventional cleve lop-'

ment programs and policies. It is crucial to a realistic assessment of the

prospects for and design of major reform. In other words, a fuller under-

standing of political participation will not place new policy or program

instruments in the hands of development officials. But it may heighten

their ability to promote fairer and more effective patterns of economic and

social growth.

B. The Program of Research

This study is a brief integrated survey of political participation

patterns as they relate to aspects of social and economic development.

l-fore precisely, we conslder:

(1) the concept and dimensions (level, forms, and bases) of politiccl
participation;

(2) the relationships bet,~cen modernization (including socio-econonic
development, the distribution of income and status, governmental
policy, soci.al mobility, and group organizatiCln) and politic31
participation;

(3) the channels through which and issues around which low-income,
10\~ status Groups are likely to be brought into the national
political arena.

The f~lal chapter summarizes findings and suggests some possible policy

lmplications.

The monogrnph is based in part on a research pi"ogram conducted at the

Center for Internationol Affairs of Harvard University. The program jncJl~~d
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C<lse studies of political pnrticipi1tion patterns in four countries: Cc iUl..L.i:!,

Kenya, Pakistan, and Turkey. It also included cross-national studies of

participation pat t'erns among selected socia-economic groups, the urban poor

and the peasantry. These were supplemented by intensive, Hurvey-based

analyses of participation by these groups in particular nations, urban puor

in Mexico and villagers in Vietnam. Finally, the program included partial

support for the development of two theoretical models of participation. One

of these was concerned with determinants of over-aU participa'Cion, parti

cularly voting, at the national and regional level. It drew on data from

the Philippines and Turkey. The second model focussed on determinants of

electoral participation at the individual level, and utilized survey data

from a rc.nge of industrialized Emd modernizing nations.

This multi-faceted approach reflected our belief that many other studies

of political participation had suffered from too exclusive a reliance on one

0..- another methodology. Studies and models using aggregate data at the

fiational level must confront the fact that national totals, percentages j or

averages often conceal such vast variations within nations that they are

almost meaningless. Moreover, cross-national comparisons tend to minimize

attention to dynamic and developmental factors. The survey approach has

different liabilities. It tends to become divorced from its social and

institutional contexts; explanations for patterns of particlpation arc often

sought simply as a function of individual attitude snd status charact~ristics.

CaBe studies have obvious advantages of depth and apprcciatic~ of dynamic

sequences. They provide :ricb material for, but cannot themselves offer,

more general theories and explanations. By combining .country studies,

comparative sector studies, and aggregate modeling we hoped to draw on
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the insightfl of each "Thile not heine restricted by the \-.'(·.-:!:nC'sses of c "~I,

Each of the studies 1n the program was conducted independently, bllt

each scholar takjng part was selected originallY because his research relntC'd

to aspects of the broader program. All participated in seminars held rouGhly

once a month, to discuss questions of substance~ theory, or methodology of

common concern and to review sections of individual studies as these were

drafted. In addition, of course, there was a good deal of informal exch3nge

arr.ong members of the program. The discussions and exchanges of information

and ideas have fed back into the individual studies.

As of early 1973, four of these studies are complete end have been

published or are ready for publication. These are Ronald Brunner's

Itheoretical model of participation patterns in Turkey and the Philippines

(undertaken jointly with Garry Brewer, with partial support from the Harvard

program), Shahid Burki's analysis of social groups in Pakistan, Henry

Eienen's discussion of Kenyan participation patterns, and Ergun Ozbudun's

study of social change and political participation in Turkey. The renaining

participants have manuscripts in varying stages of preparation. A brief

review of the scope, methodology, status, and expected date of completion

of each study can be found in the Final Administrative Report for the

program.

This monograph draws upon the individual studies just discussed. It

incorporates their major findings, to the exteut that these arc availabl~

as we write. But it does not attempt to summarize the content of the

individual research projects. Even if all were complete, it "'ould be ,t1l"(,n

impossible to summarize adequately such a large and varied set. t-!on'c\',-r.

the components of the program were selected to complement each other, but
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are not in any wayan effort to "cover" the topics in a systematic or cor:l'n'

hensive manner. A simple summary would produce a disjointed and unsatisfactory

product.

This monograph, then, is a survey and Jiscussion of a topic--political

participation patterns as these relate to aspects of social and economic

development--rather than a summary of a research program. We draw upon both

the individual studies and the seminars and discussions conducted as a part

of the research program. We also make substantial use of recent research by

other scholars. Some of this research has focussed on developing nations~

some on industrialized nations. We have drawn from both, trying to ask as

necessary, "Do these findings apply only in certain kinds of settings, or

do they appear to have more general implications?" t.]here it seems to us

appropriate or helpful, we have also drawn on the past experience of now

industrialized nations, which offer a valuable additional source of evidence

on the long-run processes of expanding political participation.

Political par~icipation is, of course, only a part of the much broader

topic of political organization and evolution in the developing nations.

Except as it becomes necessary in the course of our discussion, we will not

deal with many important and fascinating aspects of this broader topic--for

example, leadership patterns, the evolution of political parties, the dynamics

of reform and revolution, ethnic politics in multi-racial states, the causes

of stability or instability. Our topic is limited. Ho~ever, it is a major

element in the process of political modernization. It is also more relevant

to economic development than may be generally recogn~~ed.



1-9

C. The State of the Art

Political particip'.ltion has been ;~ rr~ajor COlleern of both dc:u<)cr<lUc

and Harxist theorists since the early ninctc~nth century. It hat.. been t L,~

topic of lOany philoGophic and political essays, end a key the':le in slu.!: (':;

of the political history of the Western democr.:](:ies. Yet tile systerr:lt)C

ClM.1ysis and theory of participation are laqjely a product of the past ",,,.)

Survey research and computer technology are rcsponsib:e for much

research and major advances in our understanding ~f the determinants of

individual political activism or passivity. But only very recently have

$\Jch studies begun to take into account ;.Iot only the individu:ll charucuT-

istics which affect participation (such as age, sex, family status, edl'ca-

tion, occupation, income, rural or urLan resicleLce, fatalism, trust, etc.),

but also the social and political context within which the individu~l firl~3

himself (for example, the neighborhood, the lC1r[Cc'r politiccll system, I)]' the

individu2.l's ethnic relations in his country).

Improved n3tional statistics, agaiE in cOTIibination \\1ith the C01::p,:tcr,

~rp respoIlsible for a second major approach to thp systematic analysi

poJitical participation. Here the IllH cards <Ire for nations, not in:

dlltlls. Studies COI.lpare voting turnout or the frequency of political

viulcnce in one society \-.'ith turnout or with violence in ,:lIlolher ~:oc.it <',

nnd attempt t() explain the differences in tcr~H of clas~ structure, pc,itjc21

institutions, rates of economic grm"th, the jllcqu31ity of i11C0f.1C di:'tr"!"tiol1,

or ~,iJ;:ilar factors. 1\1 ternativcly, chan~es in voting turnout or poLi1 ,'j

vjol('lh:e over time arc' 311alyzed fOT one SOC)'.'ly ilnd till'11 rl'lcltC'U to
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('h.tnr.e~; in the alignments of socia} forces and processes of historic· 1

development in these societies. Like the survey-based research, these

studies have als0 taught us a good deal. But the units a.-e often nol COI'\-

parable in size, complexity, or other salient characteristics. And) as

noted earlier, aggregate indices of political participation are usual~y

limited to voting statisti::s and data or. the incidence of certain kilh:S

of vicJ_ence. Both haVe obvious shortcomings as proxies for the broader

concept of political participation.

Both survey-based studies of individual participation, and aggregdte
often

s:=l1dies of national patterns Im:glect the group basis of political parti cipa-

tion. Clearly a great deal of participation is collective in form and

depends on a group context. Case studies of politics in developing nations

provide rich material for analysis at the group level. Yet to date tllcrc has

been little systematic comparative analysis ct this intermediate level.

Regardless of whether it has been conducted at the individual, national,

or group level of analysis, research on political participation has been

handicapped by a problem whicr. is more fundamental than the limitations vf

available date or the shortcomings of par:::icular research methodologies.

At the time the Harvard research program was begun, there was no consensus

on an adequate deftnition of political participation, either withill our

2program or alDong other scholars. Definit:icns are, of COlxse, arbitr~lrY.

But the choice of definitions determines the Hcope of research and nf[ccls

, -

the kinds of data needed and the methodologies which are appropriate. Lnck

of agreement on definitions mcms that the results of different studi('[; 3re

non-comnarablc, and cumulation of findings is difficult. A consenSll:~ on
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~;()mc of the diraensions of political participaUon hati begun to emerge jll

academic circles only during the last year or so. Our mID conclusion!.; <Ire

di.scussed in Cha~lter Two.
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FOOTNOTES

1. See Chapter Two for fuller discussion of this definition.

2. See Irma Adelman and Cynthia Taft Morris, "Final Report and
A.I.D. Grant CSD-2236) part II, a conceptualization and analysis of
political participation in underdeveloped coun~ries, February 12) 1971."



Chapter Two

THE NATURE OF POLITICAL PARTICIPATION

A. A Core Definition of Political Participation

Vrrious scholars have used thf~ term "political participation" to

mean various things. Is political participation behavior only, or does

it also encompass the attitudes and perceptions prerequisite to partici

patory behavior (for example, political information» perception of the

relevance of politics to one' 8 Olm concerns, .a belief that one can j.nfluence

governmental decisions and actions)? If political participation is behavior,

does it embrace all politically' relevant activity (for example, race riots.

steel strikes) or only that designed to influence governmental authorities

and decision-making? Are both legal and illegal activities to be viewed

as political participation? Is any action di~ected to government decision

Junking to be regarded as participation, or only those actions which are

effective? Do we include as political participation the action cl indi

viduals who contact government officials for help on individual or family

problems (welfare, fixing a ticket)? Do wo include activities organized

by and supportive of the government? Actions taken out of fear or respect

for someone on whom the actor depends (a landlord, villahe elder, union

official, wan! boss) or because he is paid, rather than bE~cause he seeks

to influence governmental decision-making? Respected scholars differ on

their allSWcrs to these questions.
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In this essay, we define political participation simply as octi~it:..L

by private citizens designed to influence government decision-making.

Several aspects ~f this core definition should be noted.

First, it includes activity but not attitudes. Some scholars, in

contrast, define political participation so as to include the orJentatiollS

of citizens towards polities as well as their actual political behavior.

We exclude this subjective component. Knowledge about politics, interest

in politics, feelings of pol1ti~al competence and efficacy, perceptions of

the relevance of politics, all these are often closely related to political

action. But at ether times they are not. Their study and measurement also

require techniques which differ significantly from those needed simply to

study behavior. In our analysis, we will be interested in the conditions

under which various attitudes and feelings are related to various forms of

political action. We will thus treat objective political activity aud

subjective political gttitudes as separate variables.

Second, we are concerned w~th the political activity of private

citizens or, more precisely, individuals in their roles as private citizens.

We thus dra\-' a di stinction bet\-leen political participant'> and political

professionals, A political professional is someone whose primary callillg

is politics or government. Our concept of political participation excludes

the activities of governmental officials, party officials, political candi

dates and professional lobbyists acting in those roles. (It would not,

for instance, encompass the activities of a high-level civil servant in

determining governmental policy within his agency; it would include the

activities of the civil servant in voting in an election or speaking at

a town meeting.) The political &ctivj.ty of participants is intermittent,
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part-time, and usually avocationa! or secondary to other social roles.

There is, thus, nwch political activity which is not political participa

tion, including nost of the activity of those \1ho are most active in

politics. The number, attitudes, and behavior of the political professionals

and particularly the political elite in any particular political syst~m will

often drastically &ffect the scope and nature o~ political participation-

that is, non-professional activity--in that syste~ (See Chapter Three below.)

Third, we are concerned only with activity designed to affect govern

mental decision-making. Such activity is focussed on public authorities,

those generally recognized as having the final legitimate decision on the

authoritative allocation of values within the society. Much of what is

often termed politics and much allocation of resources among groups in

society may take place without ,intervention by government. Thus, a strike

designed to influence the management of a private company to increase wages

is not political participation by this definition; a strike designed to

influence the government to increase ceilings on wages is political parti

cipation. And so also is a strike by sanitat:lon men designed to influence

a city cauncll to pay higher wages. The amount of political participation

in a society is thus, in some measure, a function of the scope of governmental

activity in the society.

Efforts to influence governmental decision-making may involve persuading

or pressuring existing authorities to act (or refrain frow acting) in certain

ways, as in the examples above. Or participants Inay seek to replace curr~nt

decision-makers with others they expect to be more responsive to their

preferences and needs. More rarely, political partl.cipation may seek to

challge aspects of the political system itself, or to alter fundamentally
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the St.:.. 11cture of the entire system, in order to make possible governments

more responsive to the participants' 'desires. In short, political partici

pation may be dir~cted to decisions by current ~uthoritieB, to replacing

or retaining those authorities, or to changing or <1cfr;nding the existing

organization of the political system and the rules of the political game,

All are means of influencing the decisions and the actions of the government.

Moreover, we define .as political participation vll activitIes which

have these ends in mind, whether they are legal or illegal according to the

established norms of the political system. Thus, protests, riots, demonstra

tions, even some forms of insurgent violence, so l~ng as they are directed

to public authorities, are forms of political participation. To the extent

that someone engages full-time, however, in illegal efforts to influence

the government, he is one type ~f political professional--a professional

revolutionary.

Fourth, we include all activity which is designed to influence the

government whether or not it actually has that effect. This usage contrasts

with that of some scholars who include only successful efforts at influence

under the heading of political participation. In effect, they identify

political participation with political power. For us, however, a participant

in politics mayor may not be successful and may or ~'y not be powerful.

A participant is successful to the extent that he actually influences those

governmental decisions which he is attempting to infhwnce. lIe in po....'c,~ful

according to the number and scope of the governmental decisions which he -

does actually influence and the degree of influence which he has oV<e'r those

decisions. In these terms, most participants in politics have little power

and only some participants have a significant degree of success in politics.
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Widespread participation in politics thu9 does Dot necessarily imply

democratic o responsible. or representative government.

Finally. we define political participation to include activity which

is designed by the actor himself to influence governmental decislon-making

and also activity which is designed by someone other than the actor to

influence governmental decisien-making. The former may be termed autonomous

l,srticipation. the latter mobilized participation. The problem of intent,

~\Dd the related question of motivations for political participation, fire

complex and controversial. We discuss them separately below.

B" Mobilized verS'U8 Autonomous Participation

Many of the people who vote. demonstrate, or take other actions whicli:;
.( .

appear to be political p,articipation do not act from an intention to influence,

go',ernment decis7'~"t-makers~ Voting rates are higber in traditional and

rural Eastern Turkey thah in more modernized Western provinces 01' in the

Turkish cities. But many of the peasants'who BWell the turnout act :heC.U8~

the local landlord tells them to do so. and may even threaten them with

los:lng their land if tney do not follow his instractionG. SOllie may have.

virtually no understanding of their action. much less an intent to affect

the personnel or decisions of the government. A worker in Mexico City may

join a PRI-sponp.cred demonstration not because he wants to display his

support for the government and its decisions. b~t because he does not want

to be different from all the other men in his factoly who are doing so.

The nineteenth-century inunigrant in America who put up campaign posters

was not necessarily moved by clearly formulated vi~s on the, best candidate.
~ .'
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He acted because the ward boss who had gotten him a job asked to put up

posters. In all these cases the immediate actor did not seek to influence

gcvernment decisi~n-roaking. But someone else--the landlord, the PRI union

leader, the ward boss--did so intend. Through coercion, persuasion, or

material inducements they were able to mobilize others in pursuit of their

objectives.

Is mobilized participation to be regarded as political participation?

Several recent studies have explicitly excluded mobilized or manipulated

action from their definitions of political participation. TIluS, Myron

l-leiner stresses the voluntary nature of the action, arguing that "belonging

to organizations or attending mass rallies under government orders is • • •

excludedll as is also voting 1n elections where citizens have no ~hoice of

1candidates. Another recent discussion of political participation does not

attempt to define the term, but ~imply states the boundaries of the authors'

interests. These explic~tly rule out '''ccremon:l.al' or 'support' participation

where citizens 'take part' by expressing support for the government, by

marching in parades, by working hard in development projects, by participating

in youth groups organized by the government, or by voting in ceremonial

2elections. 1I In both cases the writers distinguish democratic or autonomous

participation from governm~nt-sponsored, manipulated, or mobilized partici-

pation, and exclude the latte~ from their area of exploration.

We suggest that there arc strong arguments for including both

mobilized and autonomous categories in a broad-gauged exploration of

patterns of political participation. First, the distinction between

mobilized and autonomous participation is more c1ear-ccut in principle
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than in reality. lo1hile it is possible to identify many activities as

clearly mobilized or clearly autonomous, border-line cases abound. More-

over, the erHer!'! for distinguishing the cate{'Jries are somewhat arbitrary.

Is support activity sponsored by the governm~nt "mobilized," \Jhile ar.tion

organized by opposition rarties or organiz~t1ons is "autonomous"? The

individual's action is roughly equally voluntary or involuntary in the

cases of the PRI-organized support demonstration, and the opposition-

oriented labor union which demands campaign contributions from its members.

Clearly much participation in democratic and competitive political systems

contains some element of pressure and manipulation. Is the degree of real

choice and the uncertainty of outcome in an election a reliable criterion?

How then does onc compare the Soviet citizen, proud of his country and his

party, who casts his vote in a.single-ballot election, with the American

voter, moved by a sense of civic duty and perhaps by partisan loyalty, 1,·.. ho

casts his ballot for a state official virtually guaranteed of re-election

(despite token opposition)? In short, mobilized and autonomous participation

are not clearly distinguished, dichotomous catcgorief;. Rather, they for," 3.

opeC'trum. The ~,lOint on the spectrum lo.'hich divides mobilized from 3UtC!lOr','US

participation cannot be other than arbitrary.

Moreover, virtually all political systems include a mix of mobiliz~d

and autonomous participation. Of course, the mix varies from one system

to another, and changes over time in any particular system. Hut we al'L'

~

dcalinc with matters of degree not only at the level of individual 8ction~

but albu at the level of political systems.

\'.'e would aGree \'lith other scholars that it is \o:orth ti'ying to maj I,t;: i..n

a distinction between more and less mobilized or autonomous pnrticipatio!1.
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But precisely because the distinctions are arbitrary and the boundnri~~

indistinct, we would argue that both categorjes should be included in a

research design, rather than drawing an artificial line and excluding all

data and evidence on the far side of the boundary.

A second reason for examining both mobilized and autonomous particjpa

tion in a general study on the topic concerns the dynamic relations between

the two categories. Behavior which originates as mobilized particip<ltion

may become internalized, that is, largely autonomous. TIle immigrant who

votes for the city machine initially because of gratitude to the boss Inay

later become a convinced partisan of that party, and argue vehemently thnt

it is the best party for his class and for the nation. Similarly, voting

in authoritarian systems which was originally motivated by fear or external

pressure may come to be a will~ng expression of civic duty, that is, as

action designed to indicate support of the system and its leadership.

Conversely, initia+ly autonomous participation may become moLiljzed

or manipulated. Government and opposition parties and political leaders

often try to infiltrate, "capture," and turn to their OWl". interests inHially

autonomous local pressure organizations such as neighborhood improveme~t

associations in low-income urban areas. The conditions under which this

succeeds or fails, and the effects on members' participation patterns. c~n

be explored only by including in the scope of one's research both the

autonomous and the mobilized or manipulated pha~es.

A third reason for examining mobilized as well as nutononlOUS Bctl.vitics

is that both have important consequences for the political system. To say

th'1t a mobilized as distinguished from an autonomolls. actor dOtH. not parti

cipate in politics is like saying that a conscripted as distinguished from



2-9

a volunteer soldier does not participate in a war. The motivations of Lhe

two ar? c~carly different and, in some respects, so also may be their

behavior. But tt! great bulk of the activitieJ of a draftee and a volun-

te~r in a war will he indistinguishable from each other and will have

similar c.onsequences. So also will those of mobilized and autonomous

participants in politics.

C. Levels, Forms, and Bases of Political Participation

The basic purpose of this study is to analyze the effects of social

Dnd economic modernization on political participation. Political participa-

tion is thus our over-all dependent variable. We "-'ill attempt to shed some

light on how various changes associated with modernization affect patterns

of participation: the level of various types of participation, the mixture

of forms of participation, and the chang:fng group bases for participation.

In all societies some" people participate in politics. In some

societies more people participate in politics than in other societies.

In any society some people participate more than other people, Considpr,

~
for inBtance, the following figures on levels of political participation:-

(1) Percentage of adult population voting in a national election
in the mid-1960's:

Bulgaria 100.0% India 55.8%
Austria 88.9 Chile 54.1
Veuc>zuela 78.8 Brazil 44.2
United KinGdom 72.4 Guatem.!la 25.9
Turkey 61. 2 Switzerland 23.2
United Stat~8 56.8 South Africa 14.3
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(2) Percentage o~ the population which engages in one or more
political acts beyond voting:

Number of political .ets beyond voting

1 2 3 4 5 6

United States 64r. 40% 26% 16% 9% 5%
Japan 62 ;:IS 19 11 5 2
Nigeria 56 30 13 2 1(5+)
Austria 52 41 17 8 4 2
India 36 18 10 6 4 2

(3) Percentage of population whir:" is "political active," that is,
discusses politics once a week or engages in more ilitense
political activity:

United States 46%
Great Britain 45
Germany 40
Italy 27
Mexico 25

These cross-m,\tional data on participation levels reveal many sird--

larities and differences. Voting is 8 widespread phenomenon in the most

v1Jdely dh:parate societies. In many societies other types of polttical

activity above and beyond voting are also widely engaged in: in indus-

trialized countries 50% or more of the population are participant in W8yS

other than vo ttng; even in an urrlerdevelopcd country like India more thiln

one-thhd of the population does more than vote. On the other hand, there

are also significant differencea among societies in voting riltes and parlici-

patioII rates and in the meanings of those rates. There are also, clearly,

major differences within societies. In each country, a minority of poli---

tical activ1sts can easily be distinguished frt)m the bulk of the popuLi tj nn.

At the other extreme, in every society at least one-third of the populali OIl

engages in no political activit)' beyond voting; and in some countries, ~1JC.h
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as the United States, over one-third may not even bother to vote.

In analyzing levels of participation, it is necessary to distinguish

between two sub-dimensions: (a) scope, or the proportion of a defined

category of people who engage i,n a particular participatory activity; and

(b) intensity, or the scale, duration, and importance for the political

system of the particular activity. By and large, the scope and intensity

of political participation tend to be inversely related. In a giv~n society,

large numbers of people will vote, an action of little intensity; smaller

numbers of people will participate in campai.gn activities; and still smaller

numbers will play a continuing role individually and through organizations

in attempting to influence government decisions.

Political participation takes many different forms. Studies of

participation use slightly varying classification schemes, but most recent

research distinguishes among the following types of behavior.

(a) [lectoral activity includes voting, but also campaign contributions,

working in an election, proselytizing on behalf of a candidate, or any other

[arm of action designed to affect the outcome of the electoral process.

Voting is much more widespread than other forms of political participation,

and hence the factors associated with its ~ncidence often distinguish it

from other types of participation including other campaign activity.4 There

is, nonetheless, an interrelated cluster of activity focused about the

electoral cycle and voting, which is clearly distinguishable frrn; other

major forms of political action.

(b) Collective lobbying includes group eff0rts to contact govern~ental

officjals and political leaders ,-lith a vtevl to in ; ~lencing the content of

their decisions on issues which affect a significant number of people.
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ObvioUE instances are activity designed to generate support or oppositioll

for a particular legislative proposal or administrative decision.

(c) Organiz~tional activity involves participation as a member or

officer in an organization which has as its primary and explicit goal the

influenciag of government decisi.on-making. Such organizations may focus

their efforts on highly specialized interests or may address a wide spectrum

of public issues. Being a member of such an organization itself constitutes

a form of political participation, whether or not the member himself takes

part in the organization's efforts to influence government. This is, in a

sense, participation by proxy.

(d) Contacting ia lobbying by an individual which is not part of a

broader 2011L~tive or group effort. It may be designed to influence govern

mental decision-making which affects a substantial number of people and it

can result from almost any combination of motives. But normally its purpose

is to produce benefits fbr only a single person or a very small number of

people. We thus group together what Verba and Nie have identified as

"co:1tacting officials on social issues" and "contacting officials on per

stJTlul matters." Nuch of their survey work, as well as that of others, h<1s

focused on thp latter type of contacting, that is, individual lobbying for

particularized or personal ends.

Electoral activity, lobbying, organizational activity, and contacting

all may take legal or illegal forms. Bribery, intimidation, and falsifica

tion of electoral results, to the extent that they are engaged in by private

citizens rather than professionals, must be viewed as political participation

as clearly R~ are voting, attending party rallies, o~ putting up campaign

posters. Lobbying activities such as peaceful strikes, demonstrations. and
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picketing are legal in some countries and barred elsewhere. Similarly,

priv~ce contacting can be legal or illegal in itself, and mayor may not

be accompanied by ~ribery or other illegal aspeccs.

Crossing the boundary between legal and illegal activity involvc~;

greater risk, hence great'at' initiative by the participnnt. One might

expect a screening effect similar to the contrast between those who vote

and the smaller. and less broadly representative number of elcctor&l

activists who engage in campaign efforts. But many kinds of illegal

political participation are simply the extension of legal ·;:fforts to

influence government decision-makers. In addition, the line between legal

and illegal activity varies from one country to another and may change over

time in anyone country.

(e) Violence can also be a form of political participation, and it

is useful analytically to define it as a distinct category: that is, as

efforts to affect governmental decision-making by doing physical damage to

persons or property. Except in certain instances where it is employed by

police or law enforcement 6gencies, such action is illegal in every society.

A reEort to violence, consequently, usually reflects fnirly illtense motiva

tions. Violence msy be directed at changing the political leadership

(coups d'etat, assassination), affecting governmental policies (riots,

revolts), or changing the entire political system (revolution). Each of

these goals, of course, may also be pursued hy peaceful means. Hence a

cp.ntral iSSl\f' coneernD the conditions under which people r(~sort to viol ence

rother than to more peaceful forms of participation. To what extent docs

violent action tend to be a last resort, chosen only after opportunities

for peaceful participation have disappeared? To what extent is violence a
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more likely instrument of some social forctes rather than others? Under

what circumstances does its use tend to be closely associated with other

types of particip~tion?5

Most studies of 'political participation have focused on levels of

participation and more specific~lly on the level of voting participation.

Election statistics, census data. and samplt! surveys make it easy and

interesting to compare the: voting turnout of different groups and different

societies in societies where there 1s a history of competitive elections.

Voting participation. however. is clearly only one form of particiration,

even in societies ll1here voting is frequent and meaningful. One should not,

consequently. assume that because voting participation is ·less for one group

than for another that. therefore. other forms of political participation of

the one group are less than those of the othel'. They may be, but there is

no necessary reason why this must be the case.. Similarly, it would be

erroneous to assume that' because voting participation goeB up in a society

that therefore other forms of political participation haVE! increased.

Nor is there any easy way to measu=e the scope ari intensity of

vari.ous forms of participation. l"eight them in some manner, and add them

into a composite index ll1hicn measures "total pHt'ticipation." Such an index

would be meaningful only if all forms of participation had similar charac

teristics, in the sense that each increased or decreased in response to the

name causal variables and had similar consequences for the political SySt0ffi

as a whole. But all forms of political participation do not have similar

characteristics.

Some types cluster together. Far more pe5'ple vote than contribute

funds or actively campaign for a candidate. Electoral activity as a wlwle
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has some characteristics similar to lobbying. nut particularized contilcLing

displays rather different characteristics. In each of the several nations

where it has been examined, the scope or incid~nce of contactinr, does not

vary systematically with se_io-economic level as do most other forms of

participation. Moreover, the consequences for the political system (and

indirectly for social and economic change) vary with different patterns of

participation. A pattern where many people vote and contact but few lobby

would have different effects than a pattern where voting turnouts are low

but lobbying is widespread and intense. We cannot simply sum the incidence

of different forms of participation and arrive at a meaningful number.

In other words, if we want to understand the causes and consequences

of different patterns of political participation, we cannot think of it aa

a simple, homogenous variable.. "Political participation" :h; _an umbrel1_~

so~cept, a label for a whole set of variables, each of which fits the core

deflnitio,!!:. but has somewhat different causes and conseq\lcn~~d reJ~.~e~_

differently to social and economic trends. Only in the most general sense,

then, can we speak of an over-all increase in the level of political parti

cipollan in a society, or conclude that country A has a higher level of

participation than country B.

In different societies political participation may also be rooted

in different group bases. Except for contacting, most political participation

involves some form of collaborative activity and has benefits for some form

of collectivity. It 1s, consequently, possible to analyze participation in

terms of the different types of collective organh:Cltions through which such

participation is organized and which commonly form the bases for such pnrtJ

ctpation. Among the more common bases arc:
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(a) class, that is, individuals of similar social status, income, :l!1cl

occupation;

(b) cornmunaJ_...B!.9~'·that is, individuals ('If similar race, religion,

language, or ethnicity;

(c) ~hborhood, that is, individuals in geographical proximity to

each other;

(cl) ~.ll., that is, individuals \"ho identify with the same formal

organization attempting to win or maintain control of the executive and

legislative branches of government; and

(e) faction, that is, individuals united by sustained or intense

personal interaction with each other, one manifestation of which is the

Fatron-client grouping, that is, a faction involving the reciprocal exchange

of benefits between individuals of unequal status, wealth, and influence.

Much of the discussion of political participation centers about the

relative i~portance of these various bases for organizing participation

and the way in which they relate to each other. Students of Africa, for

instance, debate the relative Jmportance. of class and communal grouping in

~~h:lping political participation. In some societies class and party ioc·nti-

fications closely correlate with each other; in others, they cross-cut

each other.

D. The' Causes of Participation
, .

The most interesting and relevant questions for annlysis have to J;) \,j l h

the shifting patterns of participation. How do the mnjor economic and s0clnl

ch3Ilg('~: ;:l1;sociated ":ith modernization affect the scope or incidence of

different forms of political participation in a society? Does the "mix" or
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forms and of base& change in any systematic way? How do the forms and

levels of participation directed to local levels of government relate to,

and compare with, those diLected to national b~vernment? How is this

balance affected by social and economic change?

In theory the tendency for individuals and groups to try to influence

the government is affected by their access to alternative means to pursue

their goals. If non-political means are as or more promising than political

channels, people may be expected to invest their time and energy accordingly.

Some problems inherently point to the government as the sole or most obvious

remedy. If a local or national government takes some decision which is

viewed as harmful to the interests of certain groups, the most obvious course

is to try to persuade the government to alter its decision. The government

is the source of the difficulty, hence its most direct (though not necessarily

most promising) solution. Where ethnic tensions focus on questions of

relative status and power, they are likely to take a political form. Other

kinds of issues--promoting individual and family welfare, improving neighbor

hood facilities, coping with the effects of a drought--may or may not prompt

individuals or groups to turn to governmental action, depending on the per

ceived availability and effectiveness of this course compared with alter

native means.

In the ~:ollowing chapters we will attempt to probe the relationship

bet\<Jeen social-economic change and changes in the levels, forms. and bases

of political participation at three different levels. In Chapter III the

focus is on the "macro" level: how the over-all economic and political

cl13racteristics of the society--its level of economic devel~~ment, its

degree of economic equality, and the nat~re of its governmental system--
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affect political participation. In Chapter IV, we will shift to the

"micro" level and explore the relatiye impact of social status, mobility

opportunities, and organizational context on the choices of individuals

to participate or not to participate in politics. Chapter V, in turn,

shifts to lIThat mlght be called the "mecro" or gr:oup level and focuses

specifically on the problems of participation by low-income groups. In

the final chapter. we attempt to pull together the themes and conclusions

which have emerged from our analysis and to summarize their implications

for those lrnose goal it is to promote more widespread and meanj.ngfu1

citizen activity in politics.
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Chapter Three

DEVELOPMENT, EQUALITY, AND PARTICIPATION

A. Models of Dev~lopment: Liberal, Technocrat:"ic, and Populi~!:.

Much of the carlier Western and particularly American wrHing about:

development implicitly or explicitly articulated what may be termed the

"liberal" model of development. In this model, it was assumed that the

causes of socio-economic inequality, political violence, and authoritarlan

government lay in the socio-economic backwardness of the society. The

an~wer to these ills, consequently, was rapid socio-economic modernization

and development which would increase the over-all level of economic well-

being in the society and thus make possible e more equitable distribution

of ~ealth, promote political stability, and provide the basis for broader

political participation and more democratic systems of government. The

most commonly assumed causal relationships underlying this Ulodel are

diagr:Jmmed in Figure 3.1.

Figure 3.l.
The "Benign Line" of the Liberal Model
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The empirical basis for the liberal model was (ouu! in the sCE>:nill\~

correlations between socio-economic bach13rdness, on the one hand, and

the evils of inequality, instability, and arbitrary rule, on th\! otber.

Gunnar. !'1yrdal expressed the prevalent viewpoint with respect to the

rela tion between socio-economic backwardness nnd inequality ""hen he

argul.'d that, "It is, indeed, a regular occurrence endowed almost ...lith

the dignity of an economic law that the poorer the country, the greater

1the difference betl.een rich and poor." Robert HcNamara succinctly sum-

marized the lesson from the statistics of civil strife when he declared

that "there is an irrefutable relationship between violence and economic

2backwardness." Seymour Martin Lipset anu Daniel LcrlH~r presE:nted com-

paralivc data to demonstrate the positive relation between ecot\omic

development and democracy, in the one case, and socio-economic l'.oderr.izn

tion and political participation, in the other.)

In the past decade .the liberal model of development has been shO\:n

to be methodologically weak, empirically questionable, and historically

irrel~v~nt except under specialized circumstances. Three ~ethodological

weavnesses characterized the model. First, its assur.lptions about c;:usa 1

relationships were in large part derived from aggregote atatic comparisolls

between the most developed (Le., \\Testern European a 11<1 North Atlant.ic)

countriHB, on the one hand, and the great bulk of tIl(' less developed

countriC'!::, on the other, without refere'1ce to the c)'tent to which fllrthl:l"

differentiation among countr1.es might invalidate the rresumed linear rcl;:':"

tionship between socio-economic devclopD1en~ and other variabl£'s. A second

Rnd relatcd wCllknesn wan the extent to which the 11'orlC'1 ignored the flr.pow t

which the processes of chnngirtb from one developmt'ntal level to .moth~r
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might have on the "dependent" var!ables of stability, equity, and partici-

l'ation. A third general weakness was the extent to which a jump was often

made from correlational data to presumed causal relationships. The "liberal"

model in large part rested on what can only be described as neo-Marxist

premises that the causal flow would be from economics to politics rather

than in the reverse direction.

During the past decade several of the model's individual causal rela-

tionships have also been challenged and have been discarded or drastically

nlodified. Political violence and instability have been shown to be more

prevalent in societies in the midst of the process of modernization and

4development than of societies at the lowest levels of development. In a

similar vein, it has now accepted that with the notable exception of

Jocieties which have carried out extensive land reform programs, hiGh

rates of socio-economic development tend to increase inequalities in income

nnd property in modernizing countries. Typical of the conclusions of

economists on the relationship between these two variables are those of

t,dclman and Horris: "higher rates of industrialization, faster increases

in agricultural productivity, and higher rates of growt!l all tend to

",hift the income distribution in favor of the higher income groups and

against the low income groups. The dynamics of the process of economic

development tend to work relatively against the poor; the major recipients

of the rewords of economic development are consistently the middle class

5and the highest income groups." The connection between economic dcvelop-

went and democracy has also been questioned in a lengthy series of both

static comparisons and developmental studies. The general import of these
..

studieR is to shift the emphasis in explanation from simple affluence to
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.economic equality and tt' developmental ,sequences. 6 In this chapter, we

\Vill focus on the two cr:ltical remaining causal relationsh!.ps of the

liberal model, thlt ia p those running from Roc~o-ecouomic development and

socio-economic ~quality to political participation.

Before revie\dng the relat:lonships between development, equality,

and poli~ics, it should also be pointed Dut that in actual practice during

t he pas l decade the experience of very fe\,' countries, if any, hils approxil1'<J ted

the liberal model of development. In pract.lce, the evolution of societie:;

has tended to approximate one l,f t\:'o other I!\'odels. The technocratic model

is characterized by low levels of political participation, high levels of

investment (particularly foreign investment) and economic growth, and

increasing income inequa1:l.tins. ThilJ model i'wsumes that political partici

pation must be reduced, at leee.I': tetlJporari1 y, 1n order to promote economic

develop~ent and that such development necessarily involves at least tempornry

increases in income ineq\Ullity. The unanswerc'd question is: To what extent

is increasing income inequality compat1ble with sustained low levels of

political participation? Will not a widening gap between rich and poor

combined with governmental effol~ts to rHprcss political participation build

up stresses and pressures lE~ading l~ventually to a. "pat-t icipation explosion"

which overthrows the existing political rilystem a,:ld may alter fundamentally

the social and economic structure? Does not dep8rticipatior.-development

inequality-repression constitute a vicious circle, the dynamics of which

tend to shift initiative anI) jp-')welt' to thoHe who wmlt to carry the process"

to the extreme?

The causal f;cquence in the populist node! of development is almost

the reverse of that of the technocrat:te model. lUgh and increasing level:3
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of political participation go with expanding governmental benefits and

welfare policies, and increasing economic equality, but, if necessary,

relatively low rares of economic development. ~he logic of this pattern

of evolution leads towards increasing social conilict and the polarization

of society,as more groups become participant and attempt to share in a

stagnant or only slowly growing economic pie. Thus, while tIm technocratic

model leads to governmental repression in order to prevent political p~rti

cipation, the populist model leads to civil strife as a result of political

participation. In a comparable manner in both cases, the dynamics of the

relationships among the critical variables tends to produce 3 vicious circle

i71 .•,'hich the dominant tendencies are toward the maximization of the value of

(;<.I'::h variable. While the strains generated by the technocratic model may

eventually lead to a "participation expl('sion," those ",hich arise in thE'

poptllist model may eventually lead either to the total disruption of the

society by civil ",ar or .to a "participation implosion" in which the military

seize power and suppress participation by other social forces. If they

remain in pm,er, the military leaders may \....ell attempt to redirect socict·:

into the technocratic pattern; if they withdra\.... from p(J\.;rer, the society lS

likely to r~sume another cycle in the populist pattern.

~lile the populist and technocratic models seem to embody very

different patterns of development,they do share certain common assumptions

v:hich are not present in the liberal model. Both the technocratic and

populist models assume that there is at least a short-run conflict beth'i.'Cn

economic development and economic equality and tllat consequently a choice

has lo be made as to which goal receives priority. They also assufIle the

nature of this choice and the extent to which ore or the other value duc~
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Figure 3.2.
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receive priority will, in large part, be a product of the political partici-

patlan patterns of the society. They also agree that, by and large, more

participation me ...ns more equality, and less partici.pation more developr.Jcnt.

For this reason, the political leaders in the technocratic system atte~pt to

rcd'.1c;f" participation, while those in t~le populist system attempt to c;,;pilJid

it. In contrast to the liberal model, both these models see powerful causal

relationships running from participation to the economic variables inste~d

of only in the reverse direction.

These two models are, of course, ideal types. Some countries, however,

have closely approximated one ideal or the other, and other countries have

veered strongly in one direction or the other or from one direction to the

other. In the f§Scr's and early 1960'3, for instance, Brazil evolved along
i

classically populist lines, a .pattern which was brought to an end by the

mHitary coup d' etat of 1964 and subsequent participation implosion \oll:ich

in due course transformed Brazil into a close approximation of the tecllno-

cr~tic model. As such it today stands in dramatic contrast to Chile, which

repr.esents a close approximation of the populist model. Other countries

tendj~g in that direction are India, Sri Lanka, Tanzania, and Uruguay. Tn

contrast to them, countrieslike Indonesia, the Ivory (' ,-. :t, Kenya, and

Pakistan under Ayub all moved in a technocratic direction.

The liberal model of development avoided the problem of choice by

claiming that all desirable values could be maximized. But it itself turned

out not to be a realistic or relevant choice [or Illost modernizing eOlll1tr":t'es.

They are, instead, fO,reed to choose bet,,,een one variant or another of d lher

the technocratic or populist models. The choice which a society's cUte

makes will, of course, reflect its own basic moral and political values and
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either choice can be rationalized and legitimized in terms of political

ideology, social theory, and economic analysis. The ways i.n which these

differing perspectives can interpret the same experience have been well

summarh.ed by Henry Bienen in his discussion of Kenya.

Kenya together with the Ivory Coast have been to some observers
signal "success stories" after independence. Kenya. like the Ivory
Coast, has had more than a respectable rate of gro\lth in gross domestic
product. Both countries have had neiGhbors to contrast them to •
.9h~n3 and the Ivory Coast is already the title of a book. Kerl1:a :~11c!.

'f':'j2~.ania is sure to folloY1 and the comparisons between the two E2~ t

African countries are alre:ldy many. And both Kenya and the Ivory CO.:lst
have opted for seemingly clear strategies of economic growth based on
a determination to keep ties to Western countries and gain for.eign ~id

and investment; both have concentrated on growth rather than redis
trihution. Both countries have been controlled by a "maximum leader"
and a small group around him who have strong ethnic ties. 1.Hleed, both
countries could be characterized by an attitude among the ruling group
of "benevolent elitism."

On the other hand, those committed to a populist model put a different

gloss on the Kenyan experience:

Some observers would say that the elitism is not 60 benevolent •
• They are seen to be countries where neo-colonial influ('nce is

strong ~nd where a parasitical elite of top politicians and civil
servants squeeze the rural areas for their ill gotten gains. They <lre
seen to be without ideolocy. • • • Crowth takes place at the expense
of the poor: the rich get richer and the poor stagnate or worse. A
privileged elite distributes the benefits of economic growth that it
gains through alliances with Europeans and through expropriation of
lifr:Jc.nTis and /'.s13ns to tribal clients unfettered by allY of the form:l]
;nechanisms of control which reside in the Legislature and elections.

This same elite arrogates to itself the wisdom to choose a
path for development on the grounds that people do not understand
developmental problems and will, if left to themselves. allocate resources
011 a short run calculation for schools, clinics. roads and other i~rediatc

benefits. Tt.us curtailing effective ~n~s particjp~tion is justified.
Or~anized dissent is not allowed and the heavy hand of civil aCl':Iin i~~tl .1
tion and if need be police and riot squads are used to put dmm nppo:.>i
tionJ

One critical question for analysis is the extent to l-lhich there an~

necessary relationships among the various developmental variables \lhich I',·)n'

or less force a society away from a middle course and tow;;lrds ~ither a
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populist or technocratic extreme. In some instances, where societies have

carried out a redistribution of landed wea~th early in the process of

development, it eppears possible for them to a:hieve both high rates of

economic growth and more equitable distribution of income. Taiwan and

Korea are twe cases in point. During the 1960's the Taiwanese economy had

an annual growth rate of 10% and the Korean economy one of 9%. In TaiwJn

in 1953 the income of the top 20% of income recipients was fifteen tiv,cs

that of the poorest 20%; by 1969 the ratio bett-leen the two had declined to

five-to-one, which has also been the ratio in Korea in recent 8years.

Both countries seemingly have avoided the inverse relationship between gro~yth

and equity which economists now seem to think the common pattern. There is,

however, as yet no sign that growth and equality are producing democracy in

either country and only some evidence of the emergence of broader political

participation patterns.

In Latin America there seem to be pressures at work pushing societies

tow~rd either the populist or the technocratic model. Consider, for instance,

the following classification of societies ac~ording to whether they have high

or low levels of democratic political participation and whether their govern-

ments give high or low priority to promoting economic equality:

Extent of d~mocratic

political participation
Government priority to economic equality

Low High

High

Brazil

Colombia

Peru

Chile

To what extent are the combinations represented by Peru nnd Colombia

relatively stable? Or are there forces at work'pushing those societies in
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the direction of either Brazil or Chile. Recent history hardly provides

a conclusive anstl1er. But the extent" to \-lhich the Peruvian junta has

suppressed any sirnificant movement toward broa'~er participation, moderated

its reformist policies, welcomed in foreign investment on terms it considers

acceptable, and in actual fact done little to alter the distribution cf

social and economic po~~r in Peru, all suggest that it may be moving sl~;ly

in the Brazilian direction. In Colombia, on the other hand, the efforts

made by the National Front to eliminate political competition and to reduce
presidential

political part~cipation have broken down. The 1970/e1ection saw a neck-and-

neck race between the candidate of the Front and that of the very populist-

oriented ANAPO, which received the overwhelming support of the urban poor

(see below, pp. 3-34f~. The dynamics of the Colombian situation would appear

to be moving that country towarp a closer approximation of the Chilean model.

If these interpretations of Peruvian and Colombian politics are correct,

they clearly underline t~e difficulties which any government will c~nfrunt

in trying to steer a middle course. Both logic and experience suggest that

any given society is more likely to suffer from the alternation of both

mode13 than it is likely to be able to benefit from the moderation of either.

All three models assume certain relationships between political parti-

cipation, socia-economic development, and socia-economic equality. In the

li.beral model, more development and more equality lead to lHore particip::ltion;

in the technocratic model, less participation leads to more development and

less equality; in the populist model, more participation generates more

equality and less development. As was pointed out above, the liberal model's

assumptions about the rel~tions between development and stability and

development and equality have been shown not to be well founded. The next
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two sectious of this chapter will explore in general terms the relations

between development and participntion nnd equality and participation. The

evidence from the Harvard Project as well as other sources shows that the

liberal model's assumptions on these relationships need not be totally

discarded. although t.hey do have to be considerably refined. Development
Cil

and participation do in large measure go together. but the connection

between them is more complex and ambiguous than it is often assumed to be.

The connection between equality and participation is close, but the causal

flow seems to be more from the latter to the former (as posited by the

populist model) than from the former to the latter (as aStmmed by the liberal

model). Moreover. in some phases of modernization. ~. participation

means less equality (an assumption made by none of the models). In

addition. in reviewing those aspects of society which affect

pllrti.cjpation, the liberal model appears to overemphasize social

and economic factors. At least in the short run. the values of the political

elite and the political policies of government are more decisive than anything

else in sharing the participation patterns of a society. The populist and

technocratic models thus come closer to reality than the liberal model ~n

assigning more of an independent role to politics.

B. Socio-Economic Develcpment and Participation

1. Participation Levels

"Traditional society," declared Daniel Lerner in 1958, "is non

participant. . • . Hodern society is participant. • • •,,9 In the years..,

since, it has become con~only accepted that the principal political difference

between traditional and modern societies concerns the scope, intensity, and

bil~;es of politi-cal participation. In more weDl thy, industrialized, urLi1ni:>ed,

complex societies. more people become involved i.n politics in more \-:ays than
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they do in less developed, agricultural, rural, ~ore primitive economic

and social systems. "It comes 8S no surprise," commented one set of

authors a decade "lfter Lerner, "to learn that .1 nation's level of political

10participation co-varies ,,,,ith its level of economic development. II The
(r

cross-national and longitudinal evidence to support this propo~ition is

ovcndlelining, ranging from apparently global relationships bet\vC'cn the

distrihuti.on of employment in the primary, secondary, and tert i ary seeton;

and levels of political mobilization, on the one hand, to the discovery

that levels of voting participation among the fifty states "are a function

of levels of economic development."ll Socio-economic modernity and political

participation seemingly march hand-in-hand through history. The higher the

level of socio-economic development in a society, the higher the level of

its political participation.

Why should there be this relationship between socio-economic develop-

ment and political parti~ipation? At a broad level, ~everal links nre

apparent.

First, within a society, levels of political participation tend to

vary vlith socia-economic status. Those v1ith more education and income and

in high-stCltus occupations usually are more participant than those .....ho ar<'

poor, uneducated, and in low-status occupations. Economic development expands

the proportion of higher status roles in a society: more people become

literate, educated, better-off financiolly, and engaged in middlc-clo!;s

occupations. Hence a larger proportion of society is politi:ally partici~~nt.

Second, economic and social development involves tensions and strains

among social groups; new groups emerge; estahlishf'd groups <Ire threntcncd;

low-status groups seize opportunities to improve their lot. As a result,



conflicts multiply between social classes, regions, and communal groups.

Social conflict intensifies and, in some cases, virtually creates group

consciousness whi~h, in turn, leads to collecti/c action by the group to

develop and protect its claims vis-a-vis other groups. It must, in short,
• I

turn to politics.

Third, the growing complexity of the economy leads to a multiplication

of organizatJons and associations and the involvement of larger numbE:rs of

people in such groups. Business organizations, farmer associations, labor

unions, community organizations, as well as cultural, recreational, and even

religious organizations are more characteristic of more highly developed

societies. In Turkey, for instance, economic development has been 8ccom-

panied by a marked increase in the number of qssociations and the "population/

a&80ciation ratio is noticeably higher in the less developed provinces than

in the more developed ones. Both findings suggest a positive relationsh1p

bet\,'een socio-economic d~velopment and the intensity of associational

12activity." Organizational involvement, however, also is generally

Associated with political participation.

Fourth, economic development in part requires and in part produces a

notable expansion of the functions of government. While the scope of govern-

mental activity clearly is inf1uence~ by the political values and ideologies

dominant in the. society, it is even more highly influenced by the level of

~conomic development of the society. Highly industrialized societies rLn by

governmentR devoted to free-enterprise capitalism typically have more hi~lly

socialized economies than agrarian societies run by committed socialist-so
.... ,

The former simply require more governmental promotional, regulatory, and

redistributional activity. The more governmental actions affect groupB



3-14

within society, however, the more those groups will see the relevance vf

government to their own ends and the more active they vBI become in their

efforts to influfnce governmental decision-maki~g.

Fifth, socio-economic modernization normally takes place in the fOrTa

of nalional development. The nation-state is the vehicle of socio-c~unon,lc

modernization. For the individual, consequently, his rf~lationship wi th the

nation-state becomes critical and his identity with the state tends to

override his other loyalties. That identity is theoretically expressed in

the concept of citizenship, which presumably overrides distinctions of sorial

class and communal group and which furnishes the basis for mass political

participation. All citizens are equal before the state; all have certain

minimal equal rights and responsibilities to participate in the state •

. Socio-economic modernization thus implies a political culture nnd outlook

which, in some measure, legitimizes and hence facilitates political p3rti

cipation. And this is the CAse in both democratic and cOnnDUldst socictL,;.

Given the pronouncements of social scientists, the weight of the

statistical evidence, and these seemingly persuasive causal relationship~;.

one might well expect there to be a more or less one-to-one relations!15p

between the level of socia-economic development in a society and its levels

of political participation.

In fact, however, this is far from the case. Hhile there is a gO:i'r.:ll

tendency for many forms of national political participation to increase

with economic development. this is by no mellns a universal phenomenon.

Other things being equal, economic development tends to ~nhance politic/!I

participation. Rut other things are nlrely equal, and lllc'lny factors ,,,Idch nre

not necessarily shaped by economic development in themselves shape polltjc~l
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participation. Judgments as to the over-all level of political partici-

pat ion in societies are virtually impossible to make. When one does look,

however, at particular forms (If participation, one can see variations in

levels which have no dis~ernible positive relationship to socia-economic

development.

(1) Socia-economic development normally increases more or less steadily

~,ith time. In mamy societies, however, levels of political participation

fluctuate quite widely over brief periods of time. There may be sudden

expansions ("participation explosions") and equally well marked declines in

participation. "[I]n many countries that are still considered relatively

underdeveloped," Brunner and Brewer have observed, "there are already very

high levels of voting turnout, and there seems to be no clear secular trend

13·toward increasing levels of tu~nout.ll In Turkey and Colombia in the years

after World War II there were periods of substantial decrease in voting

p~rticipation. Such fig~res may mean that voting rates do not reflect over-

all participation levels. Conceivably, an underdeveloped country could

have high levels of voting participation but low levels of other forms of

participation. Conceivably, too. as it developed further, voting rates

could decline, as other types of participation became more widespread. At

least some evidence sucgests, however, that the decline may not be limited

to voting. In Uganda and other African states, political participation

h~vclB llppnrently peaked in the years immediately before and after inc1e

14pendence and t-lere then follO\-led by sigI.lficant "departicipation." Cer-"

tninly the prevalent forms of participation change from time to time. In

Kpoya, for instnncc, an "independence style cluster". of political partie ipa-

tion, emphasizing electoral activity, rallies, party membership, and duc~
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paying, was supplanted by a "po~t-ind('penden('e 5tylc cluster." charaC't< ri -Ie;

by the acquisition of information about government and the presentation of

15views and demands to governmental decision-maker.s. Similarly, the purti-

cipation levels of particular groups in the society may vary over time vitli

apparently little relation to levels of socio-economic modernization.

Changes at both the group and the society level are sufficiently sustained

so as not to be written off as simply temporary aberrations from the socia··

economic development model.

(2) Substantial differences in political participation exist aw~ng

societies "'hich do not correspond with difference~' in their levels of socio-

economic development. The poor communist societies in Asia (particu13rly

China Dnd North Vietnam) clearly have had extraordinarily high levels of

mobilized participation. Many societies ~lich are much less e~onomically

developed than the United States have substantially higher rates of voting

participation.

(3) Differences in participation rates arnong areas within societJcs

do not necessarily correspond with differences in socio-economic modernization.

In Turkey, India, and elsewhere, voting participation is significantly higber

in less developed parts of the country than in the more developed parts.

Even :In the United States, where there is a strong corrdation between voting

turnout and economic development among the states, a state like ~est Virbjnia

may deviate significantly from this pattern and have a high level of turnout

despite its relatively low level of economic development.

~lat are the reasons for these variations from the otherwise prevailing

relotionRhip between development and pnrticipatian?

First, many of those factors related to socia-economic development
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or affected by it which in turn promote political participation may thcn

selves have causes other than the process of socio-economic development

itself. Group ceJOflict and consciousness, org nizational involvenent, the

expansion of governmental activities, all tend to be promoted by the pro

cesses of economic development. They may also, however, result from otber

causes. Migration, exploitation, war, aggression, politic'l1 leadership,

ideological and religious differences can all, quite independently of

economic development, promote more group consciousness, organizational

involvement, and governmental activity which, in turn, are likely to promote

more political participation. The one factor promuting political participa

tion which appears unlikely to vary independently of socio-economic develop

ment is the status structure in society. As societies become more developed,

however, variations in political participation may be shaped less ~y "tatus

structure and more by political and organizational factors which are not

necessarily determined by the level of economic development.

Second, some aspects of socia-economic modernization may have little

direct irnp~ct themselves on political participation. This is most notably

the U1SC \11ii.:h respect to urbanizatioa. Interestingly enough, Lerner, in

his work in the late 1950's, assigned a primary role to urbanization. He

hypothesized and his data seemed to support the proposition that urbaniza

tion led to literacy which led to media consumption, which, in turn, \·:as

related to political participation. Other scholars subsequently analyzed

these presumed causal relationships and come up with somewhat different

patterns, but still attributing a major primary role to urbanization. In

fact, however, there doeR not appear to be any consiste~t global difference

in the levels of rural and urban political participation. Many countries
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have no real differences between urban and rural participation rates; in

some countries, such as France, Turkey, Japan, the Philippines, and Pakistan

rural voting rate..; are higher than urban ones. 16 In some countries, such

an Chile, the levels of urban and rural voting rates have changed signif j C<lfltly

time, with the relative decrease in the latter and increase in the [orIlier .17

In those countries where urban participatj,on rates are higher, the

apparent direct relationship is spurious, a result of differences in educaUon

and occupation. \.fuen these fact'Jrs are held constant, locality size and length

of urban residence appear to have no significant independent effect on pol i-

tical participation. In his comparative analysis of the factors responsible
among working-class men

for "active citizenship" lin six countries, Inkeles found a mild rE'lation"~iip

bet\.:een length of urban residence and active citizenship in Argl'ntinrt, Chile,

and Nigeria, but much vcaker relationships in India and East Pakistan. Once

education and factory experience were controlled for, however, these rcl~-

tianships disappeared and, indeed, in Argentina and Chile became mildly

18negative. Urbanism thus had no independent effect on active c:ltizensUp.

In another study of India, it was again found that when education was con-·

the
trolled for, "those \olho live in/cities vote slightly less frequently than

the 19
those who live in/rural areas." In their reanalysis of the Almond-Verba

data for the United States, United Kingdom, Germany, Italy, Hnd Hexico, Nie

and his associates caD~ to a similar conclusion. Urbanization, in terms of

size of place of residence, had no independent impact on overall political

participation and in only one marginal instance (the United States) on

national political participation. On the otngr hand, there were consistent

Hcak negative correlations between size of locality ilnd efforts to in[JIlt'cce

local governmental decisions. In no instance, however, did urbanizatJon
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c};plain more than two percent of the variance in particip':i . ion. 20 III

short, where urban political participation is higher than rural particip3tion,

this result is thL product of differences in sOLial status, education, nnd

occupation.

In terms of aggregate voting rates, much of the difference bet,:ecii

urban and rural residence has been due to the differences betHeen the \!l~Lillg

rates of women. Over time. as occurred historically in Europe and is

occurring at the present time in India, the differences between rural n~d

urban voting turnout tend to decline as the voting rates of rural women

21begin to approximate those of urban women.

Third, there are some ,·mys in ,·,hieh socio-·economic development may tend

to reduce political participation. The expansion of the scope of govern~ental

activity, for instance, may have negative as well as positive consequencLs

for the levels of political participation. People are likely to perceive

government as more relevant to their

accompanied by increased feelings of

own concerns, but
influence

ability to /

this need not bf'
governwent.

The increasing

concentration of governmental activities at the national level and away [rom

the locol level may well have just the reverse effect. So also may ~lcrcosed

speci,1.lization in governmental activities, the professionalization of

govenlnlenta1 personnel, and the increase in the proportion of complex ano

l.ec1111 ical programs and policies within the total assortment of goverm:cnt

ilcL:ivities. In traditional society, governmental decisions are more likely

to doal with individual benefits or particularistic issues. Social-

economic modernization is likely to promote the relative decline of j12rticul<lr-·

is l ic dec isfon-making, .:1 n~arked expansion of more generalized decisiol'-:" elki Ilg

elt-,Iling '\lith collective benefits, and the development of more routir,izecl
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procedures for handling individual needs. The incentives for personal

contacting and small-group lobbying, particularly by low-status indivIduals

and groups, may ~onsequently be reduced. Mode~nization may also increase

the social distance het\oJeen governmental officials nnd lO\·;-status citizl'lls.

The peasant who could appeal to and even negotiate with the village chief

or local landlord may be totally incapable of dealing with the urban-

trained Agrarian Reform official sent out from the capital city. Ozbudun,

for instance, found the highest rates of political efficacy in the two least

d\.Cveloped regions of ';'urkey. These, he suggests, "can be attributed either

to the greater ease of contacting the locally elected officials (village

headman and the Council of Elders) in the smaller and more tightly-knit

village conuuunities of Eastern regions, or to a lack of political realism

usually associated with low levels of objective and attitudinal moderniz.Jtion.,,22

The purpose of political participation is to affect governmental

decision-making. Consequently~ such activity has to be directed at and

have an impact on the loci where decisions are made. In a traditional

society, most decisions affecting villagers' lives presllmably were made by

the village chiefs and council, who were therefore the targets o~ \dwtcvL'r

politiC'll participation the villagers engaged in. As society become.':. ~"()re

modern, towever, an increasing proportion of the governmental decisioll-

making which affects the villagers takes place not at the village level

but at the national level. This shift in the locus of decision-making is
,-

likely to occur much more rapidly than the shift in the locus of political

action by the villagers. Thus, in a traditional society perhaps 90% of tile

governmental decisions affecting a villager are made at the village lev(~l

and 10% at the national level. As the Gociety modernizes, the distrihuUon
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may t"<lpidly approach [Hty-fif ty. In all likel ihood, however, the bull:

of the political participation of the villager, say 80%, still is focused

at the village lrvel. The amount of nationol governmental decision-making

aff~cting society increases at a faster rate than the amount of politic~l

participation affecting national government. Thus, the ratio of political

activity by individuals to governmental decisions affecting them actually

gC'es down. In addition, of course, the inhabitants of any one vill~:;c c<:.n

expect to havC'. only marginal influence on decisions \vhich affect many villages.

lIenu', t.Jhile the total amount of political participation r.wy increase i.11

society, so also may the feelings of alienation and political ineffic~cy.

Socia-economic development also tendE to increase the functional sppci

ficity of relationships and organizations, including those related to

politics. In a traditional agrarian society, the elite and mass are prc

sl1ll'.1bly related to each other through diffuse ties which encompass econolT!ic,

50cial, religious, and political relationships. This multifuncticnnJity

of relatic,uships makes it easier for the landlord or Yillage chief to

Dobilize his followers for political purposes. In Turkey, India, Thailnnd,

alld elsevhere the highest voting turnouts are precisely in those traditional

rural areas where the local leaders can capitali~e on their social prc~lige,

cllitural superiority, economic incentives, and implied or explicit coercion

to mobilize their supporters to the polls. In a modern society, political

(>IT,:1nizers attempt to create "parties of integrotion" dcsif,ned to pro\' ide

c(iII~parahle ell f.fuse multifunctional relationships nnd also high level s or'

p01itical participation. Such parties combine social, cilitural anJ wcltcce

fUl1c:tions \,'lth purely political ones and also tend .to be very Sl1cc('~;dul

in producing substantial turnouts for rallies, campaign work, and otllcr
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in contrast, Are not likely to produce comparable rates of varticip.1tion.

Organizational multifunctionality, in short, covrelatcs po~itivcly willI

political participation. The overall tendency in Ilwdcrnizi:lg societic~;,

ho\!('vcr, is tmmrd more specific functional relationships. To the cxtu

that this occurs in politics, that is, to the exteut that orsans of

roliti~al pnrticipation become distinct and specialized purely in politic;al

p<Jl't"idpation, they will become less successful at it. The ('xpansit'll of

political pDrticlpation leads, paradoxically, to the develcp~ent of a

profl'~sional political class which by segregating off political rC'latioL-

ships from other relationships tends to reduce or to limit political parti-

(~ip:1 t i (' 11 •

Economic development also tends to multiply the opportunities for

individual socinl and economic mobility, both horizontal nnd vertical. In

the short run, individual social mobility is likc»y to decrease politic:cl

p~rticipation. If individuals can achieve their coals by roving to the

d ly. 1,)' shU ti ng to hil~hcr-status <.'r.lployn:ent, or by improving their

('('\'l~,'::;lc 'Jt~11"·h.:iq:, thebe r.:ay in some measure be .'l subst itute for po l.i.-·

liL~l1 r~lrticip<IU0a. }jore generally, in l!irschr;.;::n's terns, the multirJic.:ticn

"f th~ "pporttlniti\~:> f"r t1i1d inccnti\'i's to "exit" i'cduces the probabiJ it:;

th.lt !'c"plc ,,.n 1 l"l'~ort to "voice." Conf-:ont£'d ,·itll incrc<1sing ~conM:ic

mon° t" th~' cit\" t::~n t.' C":~:3f-e in c(lrr~ct:f\'e p\'~itical :1Cti{I!1, pr"vidc~ ~.

(Sl'~' Cl ..:;'lcr IV h'Jl'~':, pp. i:-2hl.)
th~' c •.'~;ts of mir.ratil'l1 ,lr(' h:~.:lrabl(>. / ECOIlOIr.!C Je\'elop:nent--(,0;;:munic<lt:i\:;~.
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p:lrtieipation. hThere migration is impos:-ible or di.fficult) other lhi:':,:'

beinG equal, peasants are more likely to resort to politics, despite its

uncertainties anrl risks. In a similar fashion. confronted with a '1cigh

borhood problem in a 'central city, whites, who have a choice between

migration and political action, are likely to choose the former while

blacks, for whom migration is presumably a much less real option, are

cons~quently more likely to resort to politics. 23

The fact that by and large urban political participation rates arc

not higher than rural rates, once education and occupation are controlled

for, \vould suggest that there may be compensating features in the urban

environment \vhich act to keep participation down despite .the presu~ably

more intense stimuli from mass media and interpersonal contacts. The

brander opportunities for social and economic mobility--to achieve higher

levels of education and occupational status--which, in the long run, will

increase political participation may, in the short run, tend to reduce it.

Economic development thus may produce greater pressures and stimuli to

participate in politics but it may also, other th:l.ngs being equal, lessen

the l11centive to do so by opening up more appealing opportunities to parti

ci pel te in other things.

2. Mobilized and Autonomous Participation

The discrepancies in the relation between socia-economic development

and Iligher levels of political participation may be explained in part by

changeD in the nature of tl~t participation. In the most backward societies

there is little mobilized or autonomous participation, particularly outside

local politics. As socia-economic change takes place, however, first

tI1ol:-ilized and eventually autonomous participation begins to expand. Till'
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high levels of voting participation reported in rural as co~pared

to urban areas of su~h countries

as Indi3. Turkey, Pakistan, and the Philippil1f S are in lar1jc part pnldllce-!

by landlords mobilizing voters to the polls through pntron"clicnt tic,;.2/1

In Turkey. for instance, voting rates are higher in the less developed

villnges and regions p and at the individual level voting is not signi f iutlltl y

related to political information, national identification, deshc for

political participation, or other attitudinal aspects of participation

except political efficacy. The latter characteristic, however, is pri

tnarily related to local governUlent. It hence seems reasonable to conclude

that there exists "a considerable amount of mobilized participation among

Turkish peasants, especially in the less developed villages. In such

villages. traditional notables (wealthy landlords, tribal chiefs, or

religious leaders) are usually able to secure high turnout rates and high

voting percentages for the parties they support.,,25 The introduction of

competitive elections into a traditional society thus provides a trcl:1el1dous

stimulus for mobilized voting participation.

In such societies in the early and intermediate levels of dev~ll'p

mcnt. mobilized participation may also expand throuljh other means and in

urban as well as rural areas. In the absence of competitive election!, a

strong single party may produce, at least for brief periods of tlr.le, ~'ub

f·;tantial lcvels of Ir.obilized political activity. In the cith~s, labor linton

leaders and local political bosses may be able to accompl ish similtlr resul u;.

In due course, hO"Jcver, socio-economic development changes the dist ribu t:i on

of stat\IfieS within society and increases the imporb.lOc:.c of .Iut onomous as

comparpd to mobilized participation. In general, the level of mobilized
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participation in a society probably has a curvilinear relation and the

level of autonomous participation a linear relationship to the level of

socio-economic development.

The changing 'importance of autonomous and mobilized participalion

may also be reflected in the changing importance of different forms of

participation. In the countryside where voting is largely a function of

mobilization, rural voting rates in a country like Turkey may remain

high and stable, despite changes in the

national political scene. "In the urban centers," on .:he other hand,

"voting is largely an autonomous act, a matter of individual decision,"

and "some voters may simply lack the motivation to vote. 1.1 There is every

reason to believe that urban residents are at least as well "politically

informed, concerned, interest~d, and involved" as the villagers and associa-

tional and other collective activity related to politics is clearly more

26widespread in the cities than in the countryside. Thus, the decline in
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mobilized participation is reflected in the decline' in voting rates; the

rise of autonomous participation in "higher levels of other forms of

politieal activity.

3. Bases of Participation

As societies modernize, changes also take place in the bases of

political participation. As with participation levels p however, there is

no necessary one-to-one relation between these changes and socio-economic

development. A simple theory of political modernization, for example,

would suggest a clear displacement of more traditional bases (patron-client

and communal group) by more modern ones (class and party). In fact, however,

developn\ent does not necessarily do this. Instead, it is more likely to

supplement traditional with other bases. In a more modern society. in

short, the bases of participat'ion will be more 'complex and diverse than

they are in traditional society.

Patron-client relations provide a means for the vertical mobilization

of lower-status individuals by the established elites in traditional

societies. In purely traditional societies, patron-client relations may

exist without any political dimension. The introduction of competitive

elections gives the client one additional resource--the vote--which he can

exchange with his patron for other benefits. Patron-client relationships

remain a continuingly important feature of politics in India, the Philippines,

Turkey, and Colombia. In these countries patron-client groups often form

the basic local unit of party politics, with one leadino local figure lining

up with one party and mobilizing his followers for that purpose, whHe rivlll

local leaders work through other parties. "Ec;onomic competition among the

. landholding elites in rural communities," PO,o,Iell observes, "is what provides
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the motive for pol1tical competition, or factionalism." Thls patterll :,r

factionalism "does not seem to be confined to the most bach,'ard and l r:ldi-

tional communities, but may persist for some tim~ under the impact of

economic modernization if intra-elite local competition l"cvolves arou!;,:! ,i

liMited number of activities.,,27

Eventually, however, the commercialization of agriculture and tli~

6ocio·-ecunornic development of the countryside undermine the rural ha~;i~j

for patren-client politics. In a particular rural area, unlike a city, it

is difficult for different bases of political participation to coexist sidc

by-side. In Borne instances, patron-client tics ruay prevail with respect to

local politieR and class-based behavior prevail in nationa'!' politics. P,ut

'~s economic modernization further proceeds, drawing local clites into ~hat

may be specialized roles which complcreent, rather than compete or conflict

with one anothcr~ then local electoral patterns may shift a~ay from c}jte

mobilization of peasant dependents toward a class-conflict pattern," T!d~

wiJ.I be mor.e markedly the case if "traditional" landowners are supplentr'd

ly neVI, capitalisti.c owners who cease to perform the social, cercmoni.:tl,

and ~elfare functions which traditionally were theirs in the patron-clie~t

rclntionship.2B

In the more traditional society, the patron might he associatec.l '''itb

a national ~0litical party but he could also change his party ailecianc~

£lnci "lith his secure locnl rural base he could often afford to be rel,,;tivch

i.ndcpendenl of party. The i.mpact of external economic forces on tile

countryside:> compels the dcve~opment of a more formalized political oq;<lld za

U.on which can promote and defend the economic :interests of the princip:tl

groups in the region in the conflicts of national politic~;. If there :In'
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substantial numbers of subsistence farmers and small-scale capitalist

farmers plus perhaps some latifund1a, this political participation is likely

to take the form of an agrarian populist party which cuts across economic

class lines and unites these groups in terms of their common interests

vis-a-vis urban society. If, on the other hand, there are largQ-scale

capitalist farms or non-paternalistic latifundia with substantial nurnberD

of sub-subsistence peasants and landless laborers, the latter are more

likely to be mobilized into radical leftist parties. Such is particularly

likely to be the case if the class polarization coincides with ethnic

29cleavage between o,~ers and nonowners.

In the absence of conscious and assiduously administered government

policies designed to promote greater equality in income and land o~~ership.

the processes of economic modernization in the countryside normally tend

to strengthen existing inequalities and hence to increase the likelihood of

class-Lased politics. New owners, new capital investment, ne,,, technology

all generally accelerate this process. In those areas in India and Pakistan,

for instance, Hhich Here exposed most extensively to the "green revolution,"

traditional hierarchical arrangements rooted in norms of mutual inter
dependence and (non-symmetric) obligations give way to adversary
relations between large lando\VI1ers and the landless based on ne\" notions
of economic interest. Multi-caste/class political factions led by
trnditional landowning patrons and constructed with the support of
low status laud less groups are more difficult to sustain as viable
political units. Instead, in areas most affected by the green revclu
tion effective political mobilization depends increasingly on direct
appeals to the aspirations of the poor peasantry.3D

Migration of peasants to the cities removes potential clients from

the rural patron-client system. It also, however, may reinforce the

stability of that system in the countryside by draining off surplus pOpUlil-

tion which might otllerwise lead to class and revolutionary politics.
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Cityward migration also can lead to the introduction of patron-client patten,,:

into the urban environment. This is especially like!!)' to be the case \·..here

rural elites also move into the city, as has b~en noted in Brazil. Beyond

that, the relations between the urban migrant and Urb~!l cacique or \,'arJ hoss

often resemble that of the rural patron-client. There are, however, t\:(l

differences: (1) the urban caci~~-client relationship is we're c~:plid tly

and primarily political in character; (2) the status dHfercn('!?fi b(;t\"~~cn

cacique and client are likely to be less in the city.

In the urban areas patron-client relations tend gradually tu lose ttelr

predominantly personalistic character and to evolve into more institutiollulizcJ

machine politics. Even in societies at high levels of development, hO~0ver,

the underlying clientelistic patterns may remain. The Liberal Democratic

Party in Japan, for instance, has maintained its votin~ strength, dcspi.te

the migration of its rural constituents into the citjes, by developing

local associations (koenkui) about indivi2ual leaders which essentially

involve complex patron-client exchanges. Some of these associati.ons have

20,000 to 30,000 members and the entire system is appropriately called one

of "or~al1i.zational cli.entelism."

In cities, as in Africa, ~Jhere a substantial portion of the urban

migrants are only temporary urban residents, political organization, to the

extent that it does take place, is likely to be based on the rural-rooted

ties of tribe and village of origin. In other countries, such as l:()rc'il,

where cultural traditions and political restraints ar~ unfavorable, even

?er~dnent urban migrants m~y fjnd little basis for organization in terr~~

of either rural origins or urban residence. In Latin Americil, Turkey,
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and the Philippines, on the other hand, the neighborhood is probably

the most important base for urban political organization. This is

particularly ~rue for new settlements

\~ithin the city. Many of the most important services which city govcrr,i',ent

provides are distributed on a geographical basis: water supply, SCI,'Of;':'

disposal, police and fire protection. Neighborhoods organize to demoDe!

these services. New settlements may also have to establish their collective

or individual rights to land and to legal recognition. In rural areas the

village may be a base for political organization, but eXc0pt in some
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circumstances (such as central Italy) the competition among villages

is less intense than that among urban barrios. By and large, a higher

percentage of urban barrios aore Qrganized for pt)litics than are rural

villages, and there is more c:Clllectlve demand-making by barrios than by

villages.

In the initial organization of the ~le, a critical role will often

be played by a personalistic local leader or cac1q~~. "The emergence of

caciquismo as a pattern of local level leadership in such areas," CorneLus

has observed, is likely to '~e related both to the illegality of their

origins and the magnitude of the developmental needs and problems which

they confront." It may also, as has often been argued, be the result of

the "residual ruralism" of the urban migrants, that is, the "transferenc.e

of leadership role expectationB. from lifa in the rural cOlli1:nllnity to that

of the urban squatter settlement." The waning of these attitudeB, the

diversification of the squatter community, governmental recognition of the

claims of the community to land and legality, and the development of more

complex and diverse relationships between the community and the urban

society at large, all tend to weaken the role of the cacique and the p8tron-

client relationships upon which his power depends. Hence it is probably

accurate "to conceive of urban ~ac1quismo as a transitory phenomenon restricted

to a particular phase in the evolution of a low-income settlement zone and

the urban assimilation of its population." With the passing of the ci..ciq~,

his place is likely to be taken by governmental agencies, more formalized"

31party structures, and by occupational or class based associations.

Socio-economic development more often stimulat!!s than reduces cc,,:munill
,

group consciousness, politlcal activity, and inter-group violence. Urb:lOiz.atiol1,
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Table 3.1. Principal Bases of Political Par..t:..iciEtion

Level of.
Development
of Society

Lo\o!

l1ediurn

High

Rural

Patron-client

Patron-client
or

Class

Class/party

Sector

Urban

Elite faction

Patron--client (£&C~_~)

Hacld.nc
Neighborhood
Communal group

Class/party
Neighborhood
Communal group/party
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in particular, increases the likelihood of communal-based politics by

intensifying relations among groups." These relatjons, in turn, reflect

the number, size, location, and power of the gr0Ups. Different patterns

of cOImnunal participation are shaped by the extent to which:

(1) There is a large number of small communal groups in the society

or a small number of larger ones;

(2) Different groups have different sources of power (education,

wealth, coercion, external affiliations, organization);

(3) The government is controlled by a majority, plurality, or

minority communal group;

(4) Cow~unal groups are geographically seg£egated in different

regions or between rural and urban areas or are intermixed in close

proximity;

(5) Some groups which have been viewed as "backward" or IItraditional"

improve their socio-economic status and threaten to produce a "status

reversal" vis-a-vis traditionally dominant groups.

The structuring of politics on communal bases and the mobilization

of people through communal appeals tends to produce higher L:~vels of

political participation than the structuring of politics in terms of

patron-client relations, class, or neighborhood. It also, of course, can

lead to a breakdown of cooperative relations among communal groups,

jncreased communal hostility and antagonism-, communal violence, and

potentially serious threats to national integration. Hence governments

may attempt to reduce both political participation and cooouunal group

host11ity because of the close relationship between the two.
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It is commonly assumed that socio-economic development leads to ;11l

increase in class-based political participation. To the extent that devLlop-

ment increases participation generally. the bulk of that increase in ~1I,.0n8

people of lOv!er social-economic status, that is, each mnrginal incre::.t·nt

in the number of political participants presumably has a lO\ver averal~c

social-economic status than the previous increment. Hence the diversity

of ~ocial-economic class increases with the expansion of political p2rti-

cipation. In itself, of course. this is simply a necessary hut not suffi-

cient condition for class-based participation. People also either have to

he mobilized on a class-basis or have to identify themselves with a cla~i

autonomously and consciously choose to participate in politics on that

basis. In fact, however, it has been abundantly demonstrated th~t i.n I.lOSt

without sharp communal cleavages
developed countrjcs/voticg participetion is very largely class-based. The

emergence of class-based voting patterns is clearly evident in the hiftorjcal

evolution of western European societies.
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In the Harvard project, the country studies of Turkey ond Colombia n190

produced signs of a tendency toward class-based voting in the late 1960's

and early 1970's tn the urban areas of both countries. In Co10m~ia, in

contrast to what appears to be the case in earlier elections, the "1970

Presidential election was marked by a very high degree of socio-economic

class voting in the major cities.,,32 In upper class urban barrios, Pastrana,

the "official" National Front coalition candidate, got about 75% of the '.

and Rojas, the opposition ANAPO candidate, less than 10%. In lower c1a~<

urban barrios, Pastrana's vote was about 25% and the Rojas vote about 65%

of the total. (See Table 3.2.) This pattern of voting was directly the

result of the Rojas candidacy which made a populist appeal to the urban

poor and ~orking class voters and which also threatened middle and upper-

class voters.

In Turkey in the 1969 election the more conservative Justice Party lost

votes in the more developed regions but increased its vote in eight of the

twenty least developed provinces. The R€'publican Peoples' Party, on the

other hand, increased its vote in the more developed regions of the country

and suffered significant losses in the more backward regions. This has

been explained by the new "left-of-center" policy which the RPP inaugurated

in the mid-1960's. This policy "represented a significant shift from the

party's earlier elitist attitudes and its ambivalent positions on socio

economic issues to a more populist political style and a more coherent,

reform-orJented, social democratic program with specinl emphasis on 'bread

and-butter' issues." The increase in the RPP vote in the more developed

oreas is explained by its increased support by the lower c1ass-es in those

regions. The decline in the RPP vote in the more backward regions is d,1C
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TClble 3.1.. Class Voting in Urban Areas, Colombia, Presidential El{~ction, Apdl 19. 197

7. voting for
'., 'e io-ec,onornic
level of bllrrio

Pesos/month
Approximate
incC-.ne level

%of total
vote Rojas Betllt1Cllr

._----------'._,---------_.._--- .-

1. Bogota: Voting in 84 Selected Polls (of 117 Total Polls)

Upper Over 10,000 6.9 75.8 8.3 11. ') '3.9

ljrrer-middle 5,001-10,000 7.3 67.0 11.9 17. (. 3.0

H.i.ddle 2,001-5,000 19.5 56.4 19.5 20.9 2.4

LO'.·:er-middl e 1,001-2,000 21. 7 35.5 50.0 13.0 0.8

LO\ier and slum 0-1,000 44.6 26.9 64.0 8.0 0.3

Total at 84 polls 100.0 l10.8 44.6 12.6 1.2

Total Bogota vote 39.9 1.5. () 13.0 1.2

J,1. • Medellin: Voting in 24 Selected.Polls (of 34 Tot-a! Polls)

Upper 10.8 74.2 7.5 16.5 1.2

::iddle 24.0 57.2 16.5 24.8 0.9

Lo\o!er 65.3 23.0 64.5 11.4 0.2

Totnl at 24 polh 100.0 36.7 46.9 1.).2 0.1.

Total MedelHn vote 37.8 43,7 17.2 0.5

SnuYcc: Hic:hc?el Brower, "VotinB Patterns in R~cent Colombian Elections, II (lbrvarJ
University, Center [or International Affairs, Ullpublil;hcu paper, Sf:ptcl:Jber 30 I I )71) .
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to the alienation from the party· of the local elites in those regions and

the fact that in those regions "voting participation and party choices of

the villagers are still largely guided and controlled by the traditional

social elite." Paradoxically, the shift towards reform by RPP produced a

decrease in its vote in those provinces where "the need for social reform

33remains most urgent." Thus, in both Turkey and Colombia, class-based

voting patterns appear to be emerging in the more developed and more urban

areas of these countries.

The widespread prevalence of class-based voting in developed countries

and in the more developed regions of less developed countries does not,

however, necessarily imply that socio-economic developmen~ leads to the

prevalence of class-based participation with respect to other forms of

participation. It is quite conceivable that lobbying, organizational

activity, and some forms of contacting may continue to be pursued more on

a neighborhood, communal group, or specialized economic group basis than

on the basis of socio-economic class. The evidence available on this issue

is simply too fragmentary to reach a judgment one way or another. Hence»

all that can be done at this point is simply to emphasize that the spread

of class-based voting participation does not in itself mean that all forms

of political participation become class-based as a result of socio-economic

development.

In general, the prevalence of party-based participation varies dir~ctly

with the extent of socio-economic development. In some instances, as with-

the Leninist party of professional revolutionaries, the political party may

be a primary base of political identification and action. More frequently»

the party is a supplementary overlay which serves as a vehicle of politic~1
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cxpn'ssion for some other type of group or serve's as II \"ilY of coordintlt.il~",

and integrating the political activities of two or more croups. Other

bases of politicpl organization typically refl~ct more speci~lized motIves

and interests on the part of their members. The pilrty, in £0:11(' measure) 1.s

often different because it attempts to unite tOfctller for pnrticular political

objcctiv~s mobilized participants and autonomOUR participants and may in some

treasure combine a variety of other different bases of participation. In

generAl, parties tend to be stronger and to playa more important role in

fostering political participation to the extent to which they are tieel in

closely with either traditional patr.on-client groupings or communal eroups

or occupation-class groups like peasant synd:icatcs and labor unions. The

level of participation and to some c}:tent its foms will be ~;et by the

extcr:t to which the cleavages bet,,,een t\'1O or more hases of pdrticiptlt ion

coincide! and thus appeals to one base are reinforced by appeals to other

C. §ocio-Econmnic~~l<llityaEd Poli.tical Parti~tion

1. Equ~lity and Democracy

Socia-economic development thus does have the long-term effect of

fncilitating the expansion of political participation, diversHying the

bases of participation, and substituting autonomous for D1ohilizr,d p;]rtici

pation. The validity of these assumed relationships in the liberal. mod!'l

is upheld, although the impact of development on participation is ned t!lC'l-'

ncce!3sarily immediate nornccessarJly direct. The liberal model also <I~~~;lImeu

a po:.:i.tive cHusal relatiomihip between sod o-economic equali ty and po1j I ; ,';!1

pc:rticipation. That there it.> a r~lDtionship between equality and dCIllOCL1CY
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is, of course, a familiar idea in the history of political thought, dating

back to the Creeks. Great inequalities in wealth and status, it has been

argued, nrc incompatible with a democratic syst~m of government resting on

the concept of political equality. This idea was perhap~ most explicitly

formulated by de Tocqueville in his observations. of hO"1 the "general

equality of conditions" in America furnished the Bocial basis for democracy

in America. This proposition has the persuasiveness of an intuitive truth.

It is, however, a proposition which also presents some difficulties so far

as its systematic validation is concerned. First, the presumed dependent

variable has generally been defined only as democratic political participa

tion, not participation generally. This is appropriate if the object if> to

explain the presence or absence of democracy but it is less useful if the

object is to explain differences in overall levels, forms, and bases of

participation. Second, the presumed independent variable is often left

rather vaguely defined. Equality in what? Income? Wealth? Status?

Equality of results or equality of opportunity? How can one measure

equality and where can the data be found to construct indices of equality?

Third. how can the presumed causal tie between the independent and dependent

variables be demonstrated? How does one explain the relationship betueen

these variables? Wl1Y should equality in one area of human life produce

participation in another area? Is it not possible that the causal flow is

from participation to equality rather than, as assumed, from equality to

participation?

Perhaps because of these ~lfficulties there has been relatively little

systematic empirical comparative analysis relating equality and participation.

There have, however, been some efforts to test the Tocql1evillian assumption
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of the relntjon betw~cn equality Bnd democracy. Some studies 8U~G(st

that there may be significant relationships between the distribution of

income and land ownership, on the one hand, anrl the presence or abGcnce of

democratic government, on the other. While a gloh,'ll association bCl\,'c'cn

economic equality and political democracy seems relatively clear, hotll of

these variables also correlate positively with levels of economic Jcvelcp-

ment. The question thus arises: To what c}:tent is economic equality

independently associated with political democracy? To determine this rcln-

tionship, it is necessary to hold the level of economic development more or

less constant.

(1) In 1964 Russett analyzed forty-seven countries in terms of their

Gin! index of inequality in land ownership and their classification ill

Lipset's ca.tegories of stable democracies, unstable de:u.ocracies) and dic-

tatorsh:l.ps. He found that: "Of the 23 sta.tes with the more equal p,Htern

of land distribution, 13 are stable democracies, ~vherca£ only three of 24

more unequal countries can be classified as stable democrncies. 1I lIence,

he concluded, de Tocqueville was right: II no state can long maint.ain 3

democratic form of government if the major sources _'f economic g,.ln ;Ui'

divided very unequally among its citizens. A I sturdy ycor.:anry t l:lay

be: e vtrtual sine ~a_ ~ for democratic government in an underdcvc':"opul

1 d
,,34

an •

Russett point::> out that each of the three stable dCliloct"ndc!; (lie\v

ZealaHd. Uruguay, AUDtralia) with greater than medjan incqu.:l1ity "is a ~.

fairly rich stat~ where agriculture is no lO!1ger the principal source (If

wealth." The S:lmc, however. can be said to an even gl"Qnter c:Xl'ent for

ten of h:is 1.3 stable democracies with mOle than median equality. To S{lI:H.~
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degree, in short, the results he presents could reflect ~ corr~lation

bet~een development and democracy rather than equality and democracy. To

correct for this. it is desirable to limit the analysis to less developed

countries, that is, for thi.s purpose, those wit.h 30% or more of their label'

force in agriculture. The results of this classification are presented in

parentheses in Table 3.3. Of the four stable stable democracies, three

(Indin, the Philippines, Ireland) have greater than median equality and

one (UruEuay) has less; the unstable democracies are evenly divided; and

the dictatorships (t...hich comprise tuo-thirds of this sample) are neces-

sarily tilted toward less equality. The overall relation between democracy

and equality remains, although it is nowhere near as dramatic and sharp as

it is in the broader sample.

(2) In 1967 Cutright analyzed the relatior.ships among intersectorial

inCOlue inequality, political representativeness 9 a.ld economic (~evelop;:ncnt

for forty-four non-communist countries in the early 1950' s. '.!\;enty of t'lC

22 countries with greater than median equality in incom~ "lad democratic

jlolitical syslems; seventeen of the 22 with less than median equality had

non-democratic systems. Cutright's political representation inJex had a ZQro

order correlation of -0.63 with his'index in income inequality.35 Econo~ic

development was even more strongly related to democracy, but the tie bet~cen

econon;ic equality and democracy still existed even when countries were

divided according to levels of economic development. Three out of the four

countries from the poorest category which had medium high income eql~lit~

also had democratic systems of government, and all eight poor countries in

thC' ]m:-income-equality group had non-democratic systems.
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Table 3.3. Inequality in Land Di:stributim'l and Form of Government

Gini Index of
Inequality

Greater than
Median Equalily

Median Equality
or Less

Stable
Democracies

13(3)

3(1)

tTnstab1e
Democracies

. 4(4)

8(4)

Dictatorships

6(8)

13(11)

Source: Russett, ££.. cit.

Table 3.4. Economic Development, Income Equality~ and Democracy

Degree of Level of Economic Development
Income High Medium Low TotalEquality (pcGNP:-$800) (pcGNP-$300-799) (pcGNP...:$300)

Dem Nondem. Dem Nondem Dent Nordem Dem Nondem

High 5 0 5 1 0 0 10 1

Hedium High 5 0 2 0 3 1 10 1

Hedium Low 2 0 0 2 2 5 4 7

LO\-1 0 0 2 1 0 8 2 9

Total 12 0 9 ,~ . 5 14 26 18

Sourr.e: Cutright, £E. cit.
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2. Tl~e In~act of EQual1t~rarticipa!L~

The evidence so far presented shows that at the country level a hroad

correlation exists bet,,'een economic equality and political democracy, n

relation \o;hich generally holds up when e~onomic development is held COlht.mt.

ThiG does not prove that there is a relation between economic equality and

political participation in general. Nor does it 8ho\1 the cI iraction of the

c[lusal flow bet~veen equality and democracy. The f:l.rst step in establishing

the validity of the Tocquevillian hypothesis has been taken; we now turn to

the seccnd t or causal proposition.

What grounds are there for thinking that economic equality furnishes

<'\11 impetlls to political democracy? One approach clearly is to look at

historical sequences in the evolution of socit>ties. Hhich came first:

econond~ equ~.llty or political democracy? Little comparative vork has be~n

011 this issue. The major exception ilS Sunshine's study of the relation

bc-:t\-:cCIl econolnic equillity and "the development of political democr~tcy

In nineteenth and eai-ly tv:entieth century Europe. His data suggest t;'".t

the critical breakthrough in the introduction of democratic institutions

took pl <lee after a society had evolved in the direction of greater inn·:··o

equality and that this breakthrough ,,,as then followed by an accelerat j CD
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of this tendency to\-'<lrd economic equality. 37 In short, the' Dssllmrtion" ('f

both the liberal and the populist models about the causal flows between

these variables hcwe been correct at different phases in the evolution of

societies.

An alternative way of establishing causal links between economic

cqualityantl j;olitical participation (in a democratic or undemocratic

society) is through the linkage of "objective" economic condHions to

"suujective ll attitudes ,,,hieh then affect "objeetive ll political behavior.

Economic development, for instance, has been sho\om to increase the diversity

of socia-economic statuses in society and the proportion of higher status

positions to lower status positions. At the individual level, in turn,

hi~lcr status is associated with feelings of greater political efficacy and

efficacy, in turn, leads to higher levels of political p~rticipatiQnl Con

cP.i\'ably, greater eC\uulit'j in status in a soci.et'j may also have a matked

impact on the overall level of political efficacy and lIenee on participation.

The literature analyzing the relation of efficacy to participation has

Gcncl"al1y left unresolved, however, the question of the r~lative importance

oC 2h~olutc political efficacy vis-a-vis the political system (t~at is,

kno~ledge about politics, perceptions of the relevance of politics to one's

needs, and the like) and relative political efficacy vis-a-vis other p~rti

cip;.tnts in the system (that is, feelings of superior or inferior interpcrsol'al

C(){;Ji'ctcncc). Is it. in short, primarily the l_,:vel of status or ~y.'~..li tx..

of status that produces the efficacy which le;1ds to political particip:1ttQn?

Education, for instance, promotes political efficacy and higher levels of

political participation. But in \olhich society would there be higil<21" jp\'c]s

of political participation?



lpvp] of educ.:ltlon Society !" Sodcty II

None 0 0
Elementary 50 100
Secondary 25 0
College 25 0

Society A clearly has a higher average educaU~nal .... evcl than Society ll.

If one aSBUT:'es thnt elementary <.~ducation rroduce::; a certain general level

of political participation and secondary and higher education higher levels

of participation t t;len Society A obviously Hill have more participation

than Society B. The political efficacy (and participation level) of that

50Z of tIle population with an elementary education in Society At however,

COl:] d be significantly less (han the political efficacy (and participation

lev8l) of thr? overall popula.tion in Society IL The elementary school

educated of Society A might feel equally efficacious with respect to their

knmdedge and p,:-:::. :iv,~( relevance (If the political system, but they might

\o;ell fu..J. 1r.;:;{. e~!·' c ·... us t·han their Il counterparts because of the superior

kno,-.. ledgc 0:- ('1f- ;Jtht~r fifty percent of the population with more education.

Corref:pondingly. the t;.'enty-fiv(~ percent of the ;-)Qpulation in Society A

with lljgh~r education might feel considerably morc competent than t say,

the total. population of a Socicl-y C all of \olhom were college educated simply

L~causc of jts superiority in education to the other three quarters of its

society.

If the logic of this analysis holds up, a society uith more equal

but lo~cr nverage levels of status might have higher levels of political

particip::ltion than a society Hith less equal but higher average levels of

stiituS. This could he one explnnation of \-/by Amer:lcnn cities wi th more

high] Y educated POpulClUons have lo\o,er voting turnouts than those \./ith
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less well educated citizens. 38
It also ties in with Po~ell's intereslillZ

finding that high levels of voting turnout, as well as of solidarity in

voting prefcrencps, were prevalent in t,.,o typef' of villages: "when there

L, a high degree of inequality in landholding patterns and dominanc.e by

one or very few large landlords, and at the other extreme when there is n

very low degree of landholding inequality, and the corporate village

. . d .. 39pattern 18 apprOX1mate •

the high turnouts are clearly the product of mobilized participetion which

"is an integral part of the patron-client exchange ?rocess." In the corp.Jrate.

village pattern, coercion may, as Powell stresses, playa significant role.

But the high levels of participation also undoubtedly express an aut')l1Olr.OUS

recognition of mutual interests flowing from equ~lity of circumstances.

Status equality is thus most likely to lead to high levels of poli-

tical lJarticipation when the perception of that equality is Hidespread d'1d

\.;hen there is a perceived threat to people in that st.atus £r01;; pecple in

another status, that is, in Marxist terms t under conditions of class

con~ciousness and class conflict. Under these conditions, participJtion

ib Ll 1l' product of feelings of equal political efficacy 81i'ong th8 meUlhers of

the status group and of collective efficacy vis-a-·vis the mcmbers of otl~cr

Sl:;llIL, groups. These couditions, for instance, are likely to be present

in em urban squatter settlement shortly before and after a successful l::llid

.in-,':!~;Lon: objective equality of condition ,"ould be supplemented by 81..11.1--

j'_'ctJve percepti.on of that equality, by the perce.ption of a prohable thrc"tit

to tl.cir status, and by awareness of the possibilities of political action

to ~~(~cure th3t condition.

The liberal model of development assumed that economic development
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hAd a positive ~ffect on both economic equality ~nd polit1c;tl pnrticipntirn

and that economic equality had an additional independent positJve effect on

participation. It has J however, now been generally established that high

rates of economic ':"l~velopmc!lt have a negative cff(~ct 011 economic equulity.
section

The evidence presented in this and the previous / suggeats that in some

measure ~he positive relationships between development and cqualitYJ on the

one lwnd, and participation, on the other, may still hold. To the extent

that this is the case, the question thus ariseE:: What is the overall

impact of economic development on political particip~tion? Does the 10ng-.

tere positive result of development in terms of the broadening of political

participation counterbalance in Hcope or supplant in time the perhaps shorter-

term negative impact which economic development may have by reducing economic

equality and thus reducing pariicipntion? l~lat are the consequences fur

participation of a rat tern of development "Thicb. promotes more rapid economic

development at the expense of increasing economic inequality as compared to

a policy which gives first priority to insuring a more equi.table distribution

of the fruits of development at the price of n slower overall rate of economic

grm,'th? In terms of the distribution of statU:;CB In society, will political

pcrticipation best be promoted by status elevation or status equalization?

As the evidence presented above suggests, both variables have some

positive effect on participation. Little if any work, however J ha~ been

done on their relativ~ ~npnct. Political democracy, as we have sren, however,

appears to be more strongly rclnt~d to economic development than to economic

equality. Somewhat the same relation may prevail between these economic

variables <mel politic;)l p8rtj_cip~ltlon more generally. It i8 7 for instance.

Tccor,nizcd that economic equality and prenllmably equality in other status
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variables is higher in societies at very low levels of economic dcv('lcr:"'llt

and at the highest levelfl of economic development than it is in societips

at middle levels ~f development. Although thcrp. may be exceptions, as we

discussed in Section B above, overall levels of pBrticipation also tend to

reflect levels of socia-economic development through, in large part, th,

changes which development produces in the distribution Df socia-economic

~tatuses. The distribution of income in Chad, for instance, resembles in

f.>triking degree income distribution in the United States (except that the

poorest fifth of the population is relatively better off in Chad). Income

distribution in both countries contrasts with the much more unequal pattern

in Colombia. Yet it would seem likely that there are higher levels of

political participation in Colombia than in Chad and higher levels in the

United States than in Colombia. Status lcvel rather than status equality

Hould appear to be the more decisive factor.

Table 3.6. Distribution of Income

Chad Colombia USA 4[, LDCs

Poorest Fifth 12% 3%" 5% 6%
Ncxt Fifth 11 6 11 8
Next Fifth 12 10 16 12
Next Fifth 22 18 23 19

Rich(~st Fifth [13 63 I~ 6 56
Richchl 5% 23 34 20 30

Source: Irma Adclraan and Cynthia Taft Horris, ItAn Anatomy of Patterns of
Incol:.e D:h: t:rioutiol1 in Developing Nation~~," Part Ill, Final Rep~wt, Gl~n':

AID/e sd-2236, Febl'uary 12, 197 J.; Mich.3(;l I\rot.,rer, "Income Distrihution In
Colon:hia flflcl Other St~lec ted Countries" (Harvard University, Center [or
Internat:i.onal Affairs, l'brch 1971).
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The U-shaped relationship between economic equality And socio-economic

development contrasts with the relatively linear relationship between

political participation and socio-economic development. To the extent

that the ~aus31 £10\01 is £l:om the economic to politic,al varinbles status

level would appear to be more deciEive than status equalit}' :in influencing

political participation.

3. The Impact ,of Participation on Equality

So far we have discussed the strength of the relation between equality

and participation and how, as is generally assumed, the causal flow might'

run from the former to the latter. th~ evidence on the causal relationship,

however, 1s considerably less persuasive than the evidence on the degree of

association (if; for the moment, it can be assumed that political democracy

isa valid stand-in for political participation). An even more persuasive

case, indeed, can possibly be made for a ~ausal flow in the opposite direc-

tian. If econordc de.velopment "naturally" tends to enhance economic

inequality, strong governmental action will be necessary to counteract

this trend. Such governmental action is likely either to be the product

of the expansion of political participation or at least to require the

simultaneous expansion of that participation if it is to be successfully

implemented. More generally, widespread political particfpation means, in

some measure, more widcApread access to political power, and those.,. who have

aCCC6S to power will insist that governr..ent act to promote a broader sharing....
in the economic benefits of society.

Cannot the political hiBtory of Weste~n societies in the late nineteenth

and early twentieth centuries be very largely written in terms of first the

gro\o:th of democracy and expansion of political participation to the loy.'cr
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cla~~ps nnd th0n the increasing role of the state os the prom0tcr of

economic and social welfare? As was pointed out above, Sunshine found

that \-,hile the in,,:roduction of effective democracy in western European

societies was preceded by a tendency toward greater income equality, the

introduction of democracy was itself followed by the acceleration of the

trend toward equality. In his analysis of income distribution, Cutright

found that political representativeness was second only to level of economic

40development in explaining the variance among countries. More directly in

po1nt,he also found the extent of a country's socia1 security programs to

be most powerfully related to its level of economic development. Whell the

lat tcr was controlled for I- however, the evidence supported the conclusion

that more representative gavernments provided earlier and greater social

security coverage to their populations than lesq representative govern-

ments. In addition, in economically more developed countries, the innovation

of new social security programs tended to follow positive changes in poli-

tical representativeness. Consequently, holding constant the effects of

economic development, the analysis generally supported the hypothesis

that "governments in nations \'1hose political structures tend to al10\,' for

grenter accessibility to the people of the governing elite will act to

provide greater social security for their populations than that provided

by governments \-lhose rulers are less accessible to the demands of the

If 1population. In a similar vein, Adelman and Horris conclude that "greater

N:onomic plirtic1.pation does not lead to grenter political participation, ':,

hut lliso that "there is some evidence that greater political participation

1 ' 91 42tends to lead to a more egalitarian distribution of the nationa prODuct.

Where competitive elections form one of the channels of political
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participatlc,n, they al~('I tend to produce n hro:1r!pr dff';trf.htltion of mat"C'ri:11

benefits by the government. In Kenya, for instance, despite the government's

use of both the carrot and the stick to limit participation) the fact that

national lcadcrs''had to fight eleetionB meant that they overtly had to

go to their constituents to renew support." Kenya's system of factional

politics is "responsive to popular prcRsurc" because it "can deliver goods

and services which are highly valued and it can provide for turnover in the

individuals who represent without actually alteri~g the relationship between

clites and non-elites.,,43 Electoral competition may also furnish a means

by which thost' in squatter settlements and others among the urban poor can

induce governmental elites and ruling parties to respond to their material

needs. In Turkey, legislation designed to cut baek or to prohibit squatter

settlements or gecekondufl generally has little (~ffect

since the ".'ays in ,,,hich the gecekondtl 1m.s are locally 5.mplemented
are often determined by politicnl considerations. Neither the
national govern:nent nor the r:.uniclpal authod ties h~ve shown much
courage or inclination to enforce such laws strictly. It has often
been observed that in the weeb; preceding nr,lional or local elections,
.8eceJwn~~:~-dwc]lers were given at least verkJJ. assurances of legal1za
tion, and tllat such times were the most intense periods of construc
t:lon. Political consjderatiof18 alno play nn important part in the
installation and funding of r\,unidpal nervices in the J~.<:ekondu areas.
The mayor (1f one of the largest cities repoltedly kcq)s a record of
the vote.s for his party 1.n eadl precinct and allocates the funds on
the basis of their party 10yaltien. 44

In addition to collective benefits which voting can bring to particular

neighborhoods, the vote can also be used to produce a bro~dcr distribution

of economic n;wards among individuals. In Izmir in Turkey, for instance, .. ,

party 1eaders "more or lt~ss frequently perfonned for their supporter" suct:

services as obtaining credits, fincHng employment, and aidjng in their

dcal:J.ngs with governmenl1l1 authorities. II l?i£ ty-three percent of the local

lenders of the Justice Party suid tlley often helped their constituent" find
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45jobs while an additional 31 percent did so from time to time. III Latin

Arneric m cities where competitive party politics prevails, urban squatters

employ similar v~te-trading tactics, but over time community leaders tend

46to shift to direct lobbying with governmental officials. By and large,

however, the evidence from recent studies reinforces that of older ones:

political participation via the ballot is a potent weapon of the urban
some kinds of

poor in achieving higher levels of/material benefits and thus in helping

to reduce economic inequality.

All this suggests a high degree of validity for the assumption of

the populist model that the degree of economic equality in a society is

largely a direct function of the scope of the political participation in

that society. The extent ·to which this proposition is true, however, varies

with the overall level of deve~opment, economic and political I of the

society. In fact, in the early stages of development, the expansion of

political participation., contrary to the assumptions of the liberal,

technocratic, and populist models, tends to have a negative impact on

economic equality. The inaugurat:lon of the process of economic development

itself increases economic inequality, particularly in the countryside as

population densities increase and more peasants are displaced from the land.

The growth of cities gives rise to a amali but active urban middle class

which eventually asserts itself politically and joins the traditional

(usually rural-based) elite as participants in th~ political process. The

urban middle class then employs its ne,., ,.,ei£ht in politics to improve its"'

o~~ economic position, and this consequently gives rise to a widening gap

bett-.'een urban and rural standards of living. In eff~ct, durinJ.! this peri od...J..

both the PIocess of economic deYelo~~ent and the expansion of politicEl
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when the expansion of political participation reaches the peasantry and

the urban workirg class does that expansion h~gin to have a more positive

effect on economic equality. The assumptions of the populis l (and i.mplicitly

of the technocratic) model on the relativn between participation and equality

are thus true for only a part of the developmental process.

The inverse relation between participation and equality in the earlier

stages of development is clearly revealed in the conditio~s under which

meaningful land reform is most likely to take place. Hhile more competit;.:l.ve

and participatory political systems are generally more likely to promote

economic equality in later phases of development, the evidence is over-

whelming that land reform--one of the most drmuatic ways of enhancing both

status equality and status level in rural society--is more likely to be

introduced effectively by non-competitive and non-democratic gov~rnInents.47

Land reform, if it is to have a meaningful impact on development, must

occur in the earlier phases of the d~velopmental proces3. If it is to

occur at that point, however. political participation must be limited.

If parti cipation has expande.d to the point where medium sized landmvners

play sn active role in politics, land reform becomes difficult or impossible.

Parliaments are the enemy of land reform, and a modest body of political

participants will have the interest Dnd the menns to obstruct the approval

and implementation of such reforms. ~Iut is npeded for reform iri these

circumstances iE the limitation of participation and the centralization of

power in an autocratic ruler.

Some furthQr evidence of the impact of the modest expansion of poliLicill

particlpation Of! economic inequality Cilll be seen from the AdelnlD,n nnd Horrln
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data on income distribution in forty-four ]e~:" df?velopf'd r.(ltlTltrje~. '1'i "-:'

countries con be roughly classified.as pro-rich or r.nti-rj eh <Jcconli 1<;

to Fhether the richest five percent of their population gcu; 1II0re or l(;;~~

thMl thirty percent of the total income. They can al!-io Lc el;,ssific:.i z:s

pro-poor Cl!O anti-poor according to '''hether the poorcr;t t~"('llly pprc('llt (If

t:hc popul<ltion gets more or less than fiv~ pen~ent of the tCJtal inco:"c.

If this brcakdmvn of countries is then analyzed accordi ng to the na t lH"C'

of their political systems r it heCOllles clear lh<.lt the non-del'locratic

countri0s are more likely to be pro-rich and pro-poor \~lilp tile denoclatic

f;or.ieti.cs tend to be anti-rich and anti-poor. Sixty-lliIW percent of the

d0mocratic countries and forty-five percent of the nondemocratic ones hnve

lmti-rich income distributions) but sixty~·one. percent of the democratic

cO\lntries also have an nnti-poor income distrihution comp~lcd to forty

five percent of th~ non-democratic systems. Thirty-eight percent of the

dC'r~ocratic countries but only 10% of the nondemocratic onc:~ llave il'(O;,,

di~;tr ibutiollS \"hich arc Loth anti-poor and anti-rich. In less devcloJ>,j

C 01111 t r ie's) in"ho r t, dc-l'lOCr:-l t ic ins t i tu t iOI1 r; <C'" hance the pO\-:lOor of t h ('

I'idule CL1SS and In:1ke I he poor as \,'ell as tho rich \,'orse- off than tLcy ,po"~

l;1:cly to he in nondCli1GCrLltic soc:ieties.

The positive rclnt..ion \,:hich \-JC have suggested to ex'i,:~t ~)et\-lecn ;,

JP(ld(~~;t exp<1n~d_Oll o[ pol! t:ical p,:rticipation and increasinG incom(: inc'Cjual j ly

<11so rc'c(~i\'cs support [rOll1 Verba and Niels nnalysis of L!J'2 relationship

hl't\.'cen p;lrtic:ipaUoi! Pond respond veness of po] :i.t:icJ.l lc<:dcrs in sixtY'~l'llr

!lr'cl-ican COlillnlln:lt:ics. '('hoy measured respollsJv(-~l:ess in ll.'J:I11S of the ch!'rI1:e

01 COHt:L:rrl'llCe bct\.}l'cn 1C'.1dcrs nllcl citizens on \,:klt \,'('1'(' tlll' Inajo!" pr('j'1\"'1~;

c"nrl·OllLin;~ tll(:' cOElIllllniLy. The)' ;1150 lwei Ll CoP\posite inllc~: of th(~ levll



3-52

Table 3.7. Income Distribution and Type of Political System

Poorest 20% Richest 5% share of income

share of Less than 30% More than 30% Total

income Dem. N'ondem. Dem. Nondem. Dem. Nond~m.

Less than 5% 5 3 3 11 8 14

Hore than 5% 4 11 1 6 5 17

Total 9 14 4 17 13 31

Source: Adelman and Morris
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of political participation in the communi.tics. On.c miGht expect thaL

there would be a straight linear relationship betwcc~ participation Dnd

responsiveness (or concurrence), but in fact this turns out not be tIle

case. The highest levels of responsiveness do indeed coincide ,;lith t.Ile

Ilighest levels of pnrticip8~ion. But the overall relation ifl a curvi-

linp.ar 'one t..rith political leaders in comtmnities tvith the 1m,-est levels of

par ticipntion being more responsive than the leaders in cOliununities \d?:lt

slightly higher levels of participation. The co~nunities in the next to

the lowest quartile of participation have the political leaders least

responsive to the overall views of the citizens. The reason for this, of

courso, is that political leaders are pri~arily responsive to political

participants. If a relatively small and unrepresentative portion of the

commullity is politically active, the views and presvmably the actions of

the political leaders will reflect the interests of that constituency. If,

on Lhe other hand, virtually no one is politically participant, political

leaders are freer to adopt their own vie~'ls on conmmnity probl ems \Vh! ch arc

more likely to have a greater degree of correspondence with tllose of the

1~8cit:! zens at large. They are able to think in terms of the t,-hole con..;;:unity

rather 'Lllan simply a small part of it. A little porUcipation, in ShOl-t,

is on unrepresentative thing.

To summarize: contrary to the assUltiptions of the liberal model, the

flO\~ of causal influence is more' likel~- to be from political participaLoll

to socia-economic equality rather than in the reverse direction. In its--

carly phases, hov,ever, tile expansi.on of political participation tends to

prcLJole grcatC'T :·;ocio-ccol1umic incCjtl<1lity, thus reinforcing the effect of

ecoJ)omic development. In its l<:1ter phases, the e};pansion of: political
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participation tends, in accordance with the assumpt~on of the populist

model, to promote greater socio-economic equality through governmen~al

action to redistribute economic income.

Hore generally, it is possible to formulate the changing relations

among the three v~riables of economic development, economic equality,

and political participation in terms of the evolution of a society through

three phases, ''lith critical choices being open to H when it moves from

one phase to the next. In Phase I, economic development gets under way,

economic inequality alsv begins to increase, particularly in the country-,

side, and the socio-economic basis is laid for the expansion of political

participation. At this point, the society is co~fronted with its first

major choice as to whether priority should be given to the needs of the

emerging urban middle class or to the needs of the economically declining

rural peasantry. Basically, this comes dOHn to the issue of whether. the

governmental authorities will employ the power of the state tD impose an

effective land reform on a traditional aristocracy which will oppose it,

an embryonic urban midJle class which is indifferent to it, and a peasantry

which can do little to promote it. If the govcrmnent is able to bring

about such a reform, the trend towards economic inequality prodl.\.ced by

economic development Hill be reversed, a substantial class of small rural

landowners will emerge, and political participation by that c~ass will
j ..

expand elther through functional, land-reform organizations and agrarian

syndicates or through rural-based politicnl parties. In some measure, the

trends tOvlHrds economic de.velop/Ilent, economic equality, fInd political

particfpfltion (althou~~h not neecnsarily po]j.tical det;Jocracy) will all be

upward. To bring about this result, however, requircn a concentration of
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pO\,'CT and an effcc-tive bureaucratic implcment1tion of pnliev ,·.,r-feh arC"

nOr.!:1ally beyond the political capacities of governments in most developing

countries.

If the alternative choice is made, the society moves into a very

different Phase II. The urban middle class emerges more fully, devel~)F';

its political power, and utilizes that power to promote its interests.

The C:":panslon of pol1 tical participation to that class thus further pre-·

motes the economic inequality already being encouL"aged hy the process of

economic development. In due course, both tl1ese tendencies, however, level

off: the further expansion of political participo3U on is liI:1ited to the

growth of the mildle class, but the middle class itself grows slovly as a

result of the economic inequality produced by the economic development and

the expansion of political particj.pation. Phase II thu~; encompasses con

ttnued economic development, limited political participation, and increasing

and then sustained economic inequality.

As economic development proceeds, however, the society eventually

co~cs to 3 second major clloice. The processes of development not only

inl'rcase the social and polf tical m,'areness of the poor in the countrv::.;i de,

th;:'y also bring into existence both urban poor and an urbiHl \-larking c}!s~,.

At this point, the political leadership of the society is confronted \-lith

CI choice bet,,'cen the technocratic and populilJt models of development for

Pllcl';C III. Either it acquiesces in or promotes the expal1"inn of poli:;u_l

p;:rticipation from the middle to the lO\ver cl.:113SCt;, ,vhicil ",ill le.:1d te'

greater economic equality and probably to a lower rate of economic

c:c\,c]ojJmcnl. Or it rest". iets political particip.:1tion, prc\[:'ol:es higLer

r:t t ('15 of economic grm\7tb, and increases socio--economic f lleqllal it ies. Al:J,
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a., was pointed out in Section A a1:>ov,', either of th·ese choices tends to

give rise tl'l a reinfcrci.ng "vicious· circle" effect which may eventually

lead to a participation implosiori or explosion in order to breck out of

that circle. Th~s, at the firs~ choice point, in movinr from Phase I to

Pliase II, the society is, in effect, confronted with the choice of

equality vs. participation; at th~ second turning point, in moving from

Phase II to Phase Ill, the choice is betw~en development vs. equality,

with the expans~on 0f participation being the mear.s of achieving the

latter and its repre~sion the means ~o the former.

D. The Impact of Politics on Participation

The influences which socio-econoll'ic develc'pt/lent and socio-economic

equality have on p~rticipati6n are complex, indirect, and often ambigu0us.

In any given society at any given moment, the levels, bases, and forms

of political participation are shaped to a. far gre8ter degree by politics

than by anytr :ng else. Yet in the analy~is of the [actors shaping political

participations it 1s sl:riking the extent to which politics has either been

ignored or rclegc1ted to a secondary position ilt compariscn \\1ith the ext~:m

sive treatment accorded socials economic, and cultural forces. These

latter obviously influence the general context and envir-;"llment in which

dec~ siems about pan:icipatioli are made s hue in the final analysis, til"

most decisive influences are those ~hich stem from the political values

and traditions of the society, the nature of its political institutions~

the sources, nature, and goals of its political leadership. Most signifi

rant among these influences are: (a) the attitud~s and goals of the

political elites; and (b) the scope and nature of governmental policy.
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1. The. IrrpAct. o(]ol iticnl El ftes.-

'r'le attitude of the political elites towar(ls politi.:-.sl partid.patioTl

is, in any socIety. probably the single most decisive factor influencinG

the nature of pnrticipation in :':hat sor.iety. Hobilized pnrticipaticn

occurs only \,'hen political elites make efforts to i.nvoJ ve masses of the

population in politics. Autonomous participation can only occur at

rcpsonable costs if politica~ elites encourage it~ permit it, or are

unab Ie or unwilling to suppresE) it. Over the long-term, cl;anges in the

social, economic, and demographic configuration of a society alt2r the

nature of its political participation. The changes so generated, however,

~ill often be effected through changes in the compositioD or goals of the

political ~lites. The changes which occur within any given fi"e-year

period occur only because the .political elite changes its attitudes

towards political participation or because it is itself repla~ed or

chaL.cnged by a different elite ,dth different attitudes toward parLici-'

pal.ion.

In most trndit-l.onal societie.s political participation is not highly

val tied. Both E.'l ite and mass accept the. i~evita1;lity, if n0t the poo: Hive

de:;:ic;lbility, of deference clnd hierarchy and of the existing orde~ of

pcopJ (; and thing~~ Hncl('rn:i~:ing elites almost always publicly espouse

and acticuJate the desirability of more widespread political participatj"n,

but the ext(Jnt to \:hich this general attitude is reflected in actrons ",H.

policies varies greatly. Mu~t political elites would like to have the

benefits of ~idcspread pnrticipation, in terms of 8upport for themselvc~

and their policlc:;, but Ilot to pay the costs for thJt partic.ipation ill

tl'n;:~; of lird.ts OIl th<:ir pOI-.'er, the tir:lC and effort reql}irpd tc \-lin
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acquiescence, and the demands which participation produces for the al1oca-

tion of scarce resources. For most political elites political participation

is undoubtedly a~ instrumental rather than a nrimary valu~. Their attitude

as to what constitutes desirable levels, forms, and bases of participation

will be determined in lar&e part by the ~ffects \~ich these have on their

ability':

(a) to get into power and to remain in power; and

(b) their ability to achieve other aocial, economic, and political

goals, such as national independence, revolutionary change, economic dev~lop-

roent, socio-economic equality, and the like.

Power and Participation. Political elites out of power are more likely

to be interested in expanding politi.cal participation, changing its bases,

and, at times, developing new" forms of participation. Bringing new actors

into the political arena is a classic way of altering the balance of power

in that arena. Yet th~ ability of political eli~es who are not in control

of the government actually to accomplish this is usually limited. The

morc decisive influences on political participation come from those elites

l,olho are able to command the offices and resources of government.

These dominant political elites normally are unsympathetic to the

expansion of political participation. "''bile they may be in a position

to broaden the scope of political participation for their own benefit,

they are much more i.nclined to see any shift in the participati(.'n pattern
a

as/threat to the political status quo of which they are the principal

beneficiaries.

In the interests of maintaining themselves in" power, political elites

may act to restrict competition and thereby lower the level of political
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participation. Voting participation, for instance, s1 gnificantly ,1 f rcctf:>d

by the intensity and nature of electoral and {'arty competition in the society.

In the United States after 1896, for example, a realignment of social forces

led to a drastic decline in party competition as both southern and northern

states tended to become one-party states. As a. result, voting participa-

tion declined steadily from a high in 1896 of ~pproximately 80% to less

than 50% of the eligible electorate voting in 1924. Interestingly, voter

turnout remained high in the border states where party competition re~

moined close. In the 1950's the differences in voting turnout among

American states (running from an average of 64.6% ill Idnho to 4.2% in

MisEissippi) Bhowed an extremely high correlation (Srearman rank order,

.807) with the degree of party competition in the states. 49

The intensity 0f competition is affected not only by the dist~ibution

of support among competing parties but also by the number of parties. In

a multiparty system. each party tends to mobilize its own constituency

rather than to compete with another party to win the support of a wavering

constituency. In this sense, direct competition among the parties is less

tllnn it would be in a two-party system and consequently voting participation

rates should. other things being equal. nl1'>o be lm-ler. Evidence from state

and natiunal elections in India supports this proposition. 50

Political elites who \-.'ish to maintain themselves in pm,'er by reducing

political participDtion thus may achieve this objective by limitirtg the

intell;-,;ity of political competition in their society. In Colombia. for '

instance. in 1958. after the ouster of the populist dictator. Rojas ]'inilla,

the leaders of the two traditional pDrties conSCiO\ls1y attempted to lO~0r

Lhe levels of political activity in their society by eliminating, so far
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as possible, e:ectoral competition. They a~reed to form a National front

for sjxteen years under which the Pr.esidency \oJould alternate between the

two parties and the seats in Congress would be allocated between them.

The result was a steady decline in voting turnout until 1970 when the

presence of a strong anti-National Front candidate (Rojas Pinilla) produced

both a close ele~tion and a marked increase in turnout.

Elites ~lich are willing to use more direct and coercive methods can,

of cours~ apply a variety of threats, administrative controls, and physical

sanctions to lower participation levels. Such repression forms a necessary

component of the technocratic model of development. This repression can,

on the one hand, take the form of imposing illegal or. semi-legal restric-

tions on the activities of opposition political parties and leaders. In

Kenya, for instance, in 1968:

In 1968, Government refused to allow fair municipal elections to
take place. The then existing opposition party. the Kenya Peoples
Union, had its candidates barred through administrative procedures.
It "..as claimed that they had made out their papers incorrectly v.'hen
filing. It was the regionc.l admini~;tration which acted as the agent
for squashing the possibilities of free elections and a number of
dh;trict commissioners \.Jere unhappy about the political use made of
them. 5l

TaLle 3.8.
Colmnbia: Proportion of Adult PopulHtion Voting for President

1958
1962
1966
1970

50.4%
38.2
34.2
46.4

Source: Michnel BnH"er, "Voting PatternB jn Recent Colombian Elections"
(lIarv"rd University, Center for International Af[ai;~s, September 1971).
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"

On the other hend, direct force and vi~lence may be used a~aillst actual or

potential lower class participants. Ev~~nce from Hexico City and from

Lima indicates that ruthless repression o~protest activities by the pOOl:

tends to h~ve a very substantial deterrent \ffect on the propensity 0f

these groups to engage in subsequent protest activi!.:y and, indeed, to ha\'l~

much interest at all in politics. 52

While the normal tendency of political elite8 in power is to restrict

political participation, there are circumstances under which governmental

leaders may follow a different course and attempt to mobilize new groups

into politics in order to bolster their power. Some of the wast signific~nt

expansions of political participation have, indeed, taken place precisely

under these circumstances.

Every political leader or group of political leaders, even in COr.1-

pletely non-democratic systems, has to have some group or groups in

society Wllich are his source of strengih and support, which are, in BODe

sense. "his people," his constituency, thCH;C \Vhom he C3n rely on because

of mutual and recirrocal interests. The c}~pi1nsion of political participation

most dramatically occurs wJlen a politicol leader seizes upon the possibility

of incorporating into tl:2 political arena some new group, not formerly ?or-

tic:ipant, and thL\S creating a new base for his 0\\11 p<.)\,'er. The cleveJopTnent

of stich a new political bar;c or constituency is, indeed, one mark of an

outstanding political leader.

A political leader may mobilize a new constituency before he comes __

into power and utilize that mobilization as the meallS of winning power. To

do thj[;, ho\\'ever, often runs the risk of directly clt;Jllcl1hing and frii,}l~enir:!',

the esLn!JJ ished elite and provoking a confrontation and possible;: repre~~si(;n.
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The successful "constituency creator" is more like] y to come into PC'.\'I'[

through accepted means and as a result of support from the accepted parti

cipants in politics. On~e in power, towever t he may then utilize his

control of the machinery of the state to shift his basis of support £lOll,

usually t to broaden it by mobilizing and organizing one or more Tle"l con·

stituencies. Thus t Cardenas came to power as the personal choice of Calles

and the "revolut iona>.y oligarchy"; once in pm'ler t ho"Tever t he turned on his

patron t disassociated himself from the older generation of revolutionary

generals t and TIlobilized new sources of support for himself and the revolu~

tionary party among workers and peasant groups. In similar fashion, Peron

came to power as a result of a military COUPt but then shifted his political

base from the army to the urban workers and lower middle classes. organizing

these groups as effective participants in the political arena. So also t

in Turkey, Menderes was originally elected to office in large part as a

result of urban opposition to the Rppublican Peoples Party but then

directed governmental policies toward the rural sector in order to over

come the bifurcation ,...hich bad existed in Turkinh politics and mobilize the

peasantry into politics as a solid base of support for his party. """'hat

does it matter Hhat the intellectu2ls in Istanbul think," as h~ put itt "so

long as the peas:mtry io with us?"

In these cases, the political leaders "'ere relatively successful in

thf',ir efforts to mobl1i;.;e new groups into politics and to create effective

power bases for themselves. In other cases t the outcomes may be different t

either because of the inherent difficulty in mobi.lizing a group politicDlly

or he(~ause the group may be already in pnrt mobj lizcd by other political

leaders. Thus t the efforts of the Shah of Iran to use land reform as a
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menns oE molding the peasantry into an effective constituency behind tile

monarchy have suffered from the overall low level of social mobilization of

the peasantry and hence the difficulty in chan~ing them into an effective

political force. President ThLeu's efforts to use land reform for the same

purposc~ have, on the other hand, been restricted by the extent to which

the peasantry had already been mobilized by the Viet Congo

The introduction into politics of a new group and its effective use

by a political leader as a power base normally involves action on four fronts:

(a) the use of governmental policy to benefit the group;

(b) the organization of the group through functional associations,

political parties, or some other means;

(c) the creation of new structural (often electoral) channels thrnugh

\,hieh the r,roup can be related to the political system; and

(d) the cooptation into important positions within the political

system of established group leaders and, if necessary, the develop~ent of

such leaders.

The mobilization of ~ new group into politics often adversely affects

the power and participatory role of other groups. These groups may typic~lly

respond cith~r by withdrawing (rom politics, as has, fo~ instance, been the

case of lundlords on Taiwan after the land reform, or by counterorganizing,

changin~ the scope of the political arena themselves, or changing the

techniques and the resources used in the arena.

One clc3r case of the political mobilization of a new constituency 

which illustrates 1'13ny of these points is the role of Ayub Khan with

respect to the rllr.:!l middle class in Paldstnn. Hoh~lfilnad Ali Jinnah had

pl'cviously mobilized 3 ne\\I eonf>tituency, the urban middle class, into
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politics at the time of the creation of Pakistan. The organiz~tional

exprf~ssion of this constituency was the Nuslem League. "By organizing

a political party on democratic lines, Jinnah was able to reach the

apathetic Muslem middle class. In doing so he cffictively by-passed the

traditional leadership to \olhich this class had hitherto responded. {~hile

Jinnah's' tactics embittered and estranged the ul~-:!. and other traditional

leaders, it won for him the follmving cf the literate, urban, rniddle··claBs

professionals of Muslem India." "Jinnah's charismatic leadership" made it

possible for the League to liberate itself from control by the reactionnr~

landlords and "reach the average, educated Nuslim of urban India."S3

Ayub Khan "\olas able to perform the same function for the rural middle

class" that Jinnah did for the urban middle class. Prior to his corning to

power, "social stratification in the villages of Hest Pakistp.1l made it

impossible for the rural people, other than lar£e landlords, to exercise any

political influence." Ayub Khan consciously mobilized the rural middle class

for participation in the Pakistan political arena by inaugurating govern-

mental policies for its benefit and creating a structure of Basic Democracies

through which its weight could become an effective political force. He aim~d

his appeal to "the millions of medium and small lewc1holders and peasant

proprietors, ',Ibo inhabited the East <lI!d {':est Pakistan countryside. He under-

stood the process of participation in strictly Drithmetical terms. Up to

1959, the country's politicG had been dominated by narrow but powerful groups.

The system of Basic Democracies was a device for brushing them aside and

replacing them with the vast middle class of rural Pakistan." The middlc-

clasfJ farmer" played a TnJjor role in the electiollS (01" Basic DClllocracie[; :in

1959 and then enlisted the coopcration of the civil bureaucracy to secure
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the creJ it, technology, and other resources to incrcose substantially tIll i r

agricultural output. Profit.ing from 'this expansion, the middle-class

land m·mers sir,nifi.cantly expanded their share of the total land m,'nership

. 51~
dULlng the 1960! s. The combination of favorable governmental policy plus

the reconstitution of the structures for politicnl participation throui~h

the Basic Democracies brought a new set of participants into Pakistani

poUt:ical arena.

As with any expansion of political participation, there was, however,

a price to be paid. Ayub's policy antagonized the traditional large land-

lords, but he was subsequently able to win back their support and cooperation.

The crowth of the rural middle class, however, also led to the dispossession

from the land of the landless laborers and of the smaller landowners (that

is, those who owned less than 25 acres). The former moved into the lar~e

eitie·s. The latter emigrated to nearby towns, and it was in those tOvlIlS,

particularly in the Punjab, that the unrest originated in the spring of

1967 that eventually spread and led to the dmvnfall of the Ayub Khan rCf,iillE'

in the \\'inter of 1968-69.
55

Thus, because Ayub' s policies mabilized the

rural lr,iddle class to participate politically through channels provided lJy

the rC'!'.ime, they also in due course stimulated the smaller farmers d:Ls['ns~;essf'd

from the land to participa te through protest J rioting t and violence \.;hich led

to tlie overthrO\v of the regime •

.Pnrtic}j1ilt :ion Lind Dth.cr Cocels. Political clites lIsually have othec

go,,] s in adeLl tion to simply the acquisition and maintenance of pm·:er. 'n;c.'y

oft,-,'1 desire to hring Dbol" changes in their soc.ieties, to promote n~\t il,r.al

ill<!C'I'('ndC'IlCC, social HclL.ln', econon::ic devclopment)rcvolutionnJ:y chanr,-')

or other gonis. Conceivab] y, the e~;r;m~;ion of political parUcipation or
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changes in its bases and forms could be one such goal. In fact, howevpr,

this is rarely the case. Political clites are more likely to define their

primary goals in social and economic terms and to view changes in the

participation patterns of society as ways to achieve those goals. Thus,

a political elite, in power or struggling to get in power, will attempt to

expand participation if its goal is a fundDmental revolutionary change in

the society's institutions, values, and social structure. To bring about

such change, it must dramatically expand participation, br~nging new groups

into politics through new and usually disruptive or violent forms of

political activity. An essential characteristic of any major social

political revolution is a participation explosion "'hich sweeps aside

existing elites and institutions and, if it is successful, leads to the

creation of new political-social institutions Ylhich provide for both more

highly centralized power and higher levels of political participation. At

the local level in Vietnam, for instance, Samuel 1. Popkin has estimated

that fue takeover of a village by the Viet Cong normally expands the circle

of people playing critical roles in village decision-making by five to ten

times ,. Unlike traditional village] eaders or those oriented toward the

Saigon Government, ·the Viet Cong leaders attempt to strengthen their control

over the villsee and to achieve their socia-economic goals by expanding

participation in the village governD'ent which they dominate. ..
If an pllte in power wishes La bring about fundamental changes in

social structure and economic institutions, it will also be impelled to

mobilize hig!l levels of political participation for this purpose. In this

situation, hcwever, the elite m.1Y be cross-prcsflured. Hhf.1.e mobilization

of the masses may be nCCf'f;::;ary to social revolution, it may also contrihllte
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to political instability. Hence elites who come to pOHcr ",ith a conu:dtr;clt

to fundamental change but without a prior expansion of political partic.ipa

tion often follow somewhat indecisive social-eronomic policies. The militar~'

government of Peru provides an excellent example of this ambivalcnce. On

the one hand, it has decreed several basic changes in social and economic

policy. On the other hand, it has the typical military suspici.on of vllde

spread popular participation in public cffairs. It has tried to reconcile

these conflicting values by devising new forms of corporate representation

and participation, but the history to datc of these efforts suggests th~t

they tend to become more means of management and control than channels of

participation. 56 In this case, the goals of order, effective management,

and the maintenance of a clear syste~ of hierarchy have taken precedence

over more sweeping reforms, and, as a result, participation has been do~n

graded.

As we have indicated in Section C, societies which have reached later

stages of development are often confronted with the choice as to whether

priority should be given to economic development or socia-economic equality.

Elites which prefer the technocratic model "'ill act to reduce political

purticipation drastically in order to achieve rapid growth. Those whicll

accord priority to equality will encourage higher levels of political

participation to help to achieve this goal. The choices on participation

slr~tcgies are essentially elite choices dictated by their prcfere~ces [or

other goals. At earlier stages of development, elites may also give

priority to promoting rural equality, in which case they generally take a

\!lore negative vJ.cw to\oJard immediate efforts to\oJard broadening politic;,l

P'! t-t j cipation. or they may encourage the development of an urban middle
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clasG which usually lnvolvE.'s a more iF.lmediate expansion of political parti

cipation.

Societies which evolve from colonial to ~ndependent status also con

front their elites with a sequence of choices among goals which are clearly

related to the way in which they value participation. In the early stages

of the nationalist movement in these societies, the leadership is often

moderate and conservative with many ties to the traditional clites. Such

leaders expect to achieve independence or autonomy for the~r societies

through a gradual process of negotiations with and compromises by the

colonial power. By and large, they do not see the need for mobilizing mass

suppor.t behind the independence movement. At some point, however, these

moderate Phase I leaders are displaced by more radical nationalist leaders

who sE:ek full independence immediately and who through a mixture of

charismatic appeal and political organtzation attempt to mobilize the

masses of the population into the nationalist movement in order to achieve

this goal. These Phane II leaders are usually the ones under whom inde

pendence is achieved Rnd v!ho come to power "'ith independence. They initially

attempt to maintain the high levels of participation which characterized

the period immediately before and after independence. Fairly quickly,

however, the levelo of political involvement and activity begin to decline,

in part because the cadres who played a critical role in the natioqalist

movement expanding participation shift from the nationalist party to the

governmental bureaucracy. Party organization declines and the nationalist

leader often loses his mobilizing appeal as independence proves not to be

a panacea for social tensions and economic problems.

At this point. the time is ripe for a shift to new leaders with still
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different perspectives on participation. These Third Phase leaders m~y he

of one of two types. The radical nat.ionalist leaders may be displaced by

a military (or in some ral'e instances, a civili'ln) coup d I el:at whichorings

to power a more managerially oriented technocratic regime wl1ich gives priority

to financial orthodoxy and planned economic devalopment over the expansion

of political participation. In fact, the achievement by these Phase III

leaders of their economic objectives often requires substantial departicipa-

tion since it involves austerity measures which may advelsely affect important

57
groups in the population. Alternatively, in those couatries ,,,hich ma.l.I1tain

democratic political systems and competitive elect:tons, the Phase II leaders

may be displaced by more provincial e,:ud traditional political leaders \-:110

often combine communal appeals (ethnic or religious) ",ith appeals to

economic self-interest to mobilize more conservative rural and provincinl

majorities to oust the nationalist leaders whose support came primarily

from the more modern sectors of the society. In these instances, political

participation may expand, but the bases upon which it is organized may shift

toward more traditional patterns.

2. Thc_!mpact of Governmental Programs

The scope of governmental activity expands \vith mode"rnization. In

port, this expansion may be the result of the growth of political part~cipation

and the demands which new rolitically conscious groups make on government.

The politi.cal clites in d<'vcloping countries toda.y, ho\.;revcr, do not need ,_

political pressures to persuade them that government has an active role ns

promoter, regulator t and operator in social and economic 1.i f('. i'!any ('} j les

are committed to some fOfm of socialism t and even those \-lhich are not, "s

in most sUlles adhering to the tcc.llnccratic model of devl'lopmcnt, ful1.y



3-70

recognize that critical role which government plays in national devel~pmcnt.

In the second half of the twentieth century, no developing country expects

to develop by lahsez faire. As a result, the :tnitiative in expanding

governmental programs comes in large part from political leaders, economic

planners, and high-level bureaucrats.

At times this growth of the administrative side of government and

particularly of the bureaucracy has been criticized as leading to "unbalanced"

political development in vlhich the "output" side of government overpowers

the ~veaker legislatures, parties, and associational groups on the "input".

side of government. This does, indeed, often appear to be the case. The

growth of governmental administt'ation and the expansion of government programs

may also, however, serve to stimulate political participation and in many

cases become a locus for such participation. The way in which governmental

programs are organized and administered can have extremely significant

results on the nature and patterns of participation in a society.

At the simplest level, individual steps in the expansion of government

(e.g., new taxes or regulatory activities) often provoke intense and at times

violent reactions. Elite groups may protest policies which undermine their

privileged position; lower-status groups may organize to take advantage of

new opportunitie c', or may individually or collectively protest the intrusi.on

of government into matters where traditionally they had run their own affairs.

Landlords objecting to more equitable land taxes, urban squatters petitioning

for wato?r pi-pes, or market women protesting the Ministry of Health's attempts

to make them protect meat stalls v~ith screening all are responding to various

extensions of the scope of governmental activity. In genera~, the more

people affected by government and the more diverse and intense the impact of
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p,overnmcnt, the greater will be the propensity of people to attempt to

influence the decisions of government.

In promoting development and social welfare, the government can

take the attitude either that people should take the initiative in helping

themselves or that they should rely on government to meet their basic needs.

If a village or a barrio needs a new fac.ility or service, w'ill the inhabitants

act to provide it themselves or will they act to attempt to bring pressure

on the government to provide it? In a comparison of preferred responses

among urban migrants in Mexico City 2nd Lima, it has been shoym that migrants

in the latter city relied considerably aore on self-help, while those in

Nexico City y:ere more likely to turn to the government. The~'c differences

in responses are explained as a result of governmental pelic: and programs.

"In the case of Peru, most governments since the late 1950's have sought to

stimulate anJ capitalize upon the self-help efforts of low-income city

d\\7ellers." As a result, "large and effective self-help projects y]ere

launched in many of the squatter settlements ringing large cities." In

Mexico on the other hand, the reluctance of both urban and rural low-incom~

c:i tL:ens to resort to self-help "reflects the efforts of successive gO'.'enl

nents since 1940 to encourage a sense of mass dependence upon the regise

for community improvements and other types of social benefits." In countries

~jtl, competitive party systems, like Chile and Venezuela, governments have

alf;o felt the need to be responsive to the needs of lOw-income coniinunit:ies

and' enee the "residents of such communities have devoted most of their ~,

energies to petitioning act.ivi.ties rather than to self-help efforts. II Thus,

the extent to whieh lm.,-income urban residents resort to self·-help or to

political action is a function of both the competitiveness of the party
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system and lIthe presence or absence of overt governmental attempts to

create feelings of dependence among the lower classes.,IS8

In Kenya, l~ke Peru, the government also ~ncouraged local self-help

projects, particularly as exemplified in the building of the Harambee schools.

It consciously "preferred local participation through conc~ete self-help

projects to participation in competitive politics expressed elect-orally."

Once the idea got started, however, each community wanted to have its own

school. The spread of self-help projects thus led to the central government

attempting to control their proliferaticn because of the extent to which

they would generate claims for state aid. "The present regime, after first

fostering local participation around the building of Harambee schools is

59noy] nervous about the consequences for its budget." Thus, while self-

help may initially be conceived of by government as a way of deflecting

demands and pressures and, in effect, of depoliticizing issues, the spread

of such projects may eventually lead to new, unplanned, and more diversified

claims for governmental assistance. In the context of development, even

activity purposefully designed to be nonpolitical cannot long remain isolated

from politics.

More generally, peasants and other 1m.-status groups in less developed

countries can resort to a variety of different types of organization to

influence government. These include self-help associations, which, however,

normally do not outlast the particular project or projects i.hich Has

r~,ponsible for their formation. Revolutionary organizations generally

have little appeal if only because they can produce little in the way of

immedi.ate and direct benefits. Electoral organizCltions are dependent upon

the extfltcncc of competitlve elections and can serve only intermittently as



3-73

means of pressuring governmental officials. A ~ore effective type of

organization for low-income groups iS t instead t what may be called "the

overseer organization," which is directed to "tre conspicuous supervision

of the administration of the policies and programs of government.,,60
clear

This type of political organization is a/response to governmental

initiative rather than vice versa. The organiz~tion acts through collcc-

tive lobbying, propaganda, and at times carefully orchestrated protest or

direct action to ~ounterbalance other interests and to insure that the

governmental program is administered in a way consonant with the interests

of the low-income group. In effect, it provides a way of hitching the

growth of participant organizations to the growth of administrative bureau-

cracies and thus, in some measure, reducing the gap in institutional develop-

ment between the input and output sides of the political system.
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Chapter Four

MOBILITY, ORGANIZATION, AND PARTICIPATION

A. Participation at the Micro Level

The preceding chapter considered the relation between development,

equality, and participation at the macro or societal level. In this chapter,

attention is shifted from the overall characteristics of a society and the

choices which it confronts as a society to the "micro" level of the indi-

vidual and the group context in which he operates. The focus is on the

choices which mayor may not be open to individuals, singly and in groups,

to choose political participation or other means of achieving their objec-

tives. In some measure, the analysis in this chapter parallels on the

individual level the analysis of Chapter Three on the societal level.

In Chapter Three it was argued that one assumption of the liberal

model of development did remain generally valid. Increasing levels of socio-

economic development were associated with broader, more diverse, and more

autonomous patterns of political participation. In this chapter, we will

explore how this interrelationship and presumeu causal connection operates

at the individual level. In what ways (1.0 higher levels of socia-economic

development at the societal level give rise to high2r levels of political
~

participation by specific individuals and groups within the society?

Development increases atatus levels and organizational complexity in

society. Higher socia-economic status and more organizational involvement

lead to more political participation. Indeed, in their reanalysis of the
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Almond and Verba data, Nie and his associates show that the effects of

economic development on political participation are entirely mediated through

1soclo-economic status and organizational involvement. Improvements in socio-

economic status are normally the pLoduct of indiviuual mobility; organiza-

tional involvement is the product of group consciousness and identific~tion.

There are thus two channels which the socio-economic development of a

society creates and which eventually lead to increased political participation:

the mobility channel and the organizational channel. Our concern in this

chapter is how each channel operates to increase participation, how it affects

the nature of the resulting participation, and the extent to which movement

through one channel preempts, encourages, or leads to movement through the

other. We will thus consider first the mobility channel to higher socio-

economic status,·then the orga~izational channel, and then the relations

between the two as alternative and sequential routes to participation.

B. Socio-Economic Status and Political Participation

More modern societies have higher levels of political participation

than traditional societies in part because of differences in status struc-

ture. As was pointed out in Chapter Three, the socio-economic development

of a society leads to a fairly linear increase in the status level of the

society and to a curvilinear change in status equality in the society. More

people in more economically developed societies have higher income~, more

wealth, better education, and more highly skilled occupations. These fa~rs

obviously correlate very strongly with each other. But studies indicate that

each also tends to have an independent effect of varying strength in dif-

ferent societies on political participation. In general, income appears to
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be very strongly related to political participation and education perhaps

even more so. The following turnout figures for the 1970 Presidential

2election in Colombia are typical:

Approximate % adult population
Socio-economic income level voting by post-
level of barrio (pesos/mo.) election survey

Upper Over 10,000 85%

Upper-middle 5,001 - 10,000 94

Middle 2,001 - 5,000 76

Lower-middle 1,001 - 2,000 67

Lmver & slum o - 1,000 59

In his six-nation study, Inkeles found education to have a consistently

high relation to active citizenship when other variables, such as factory

experience, rural or urban origin, media consumption, and length of urban

residence, were held constant. Length of factory experience also had a

consistent, if less strong, relationship to active citizenship in all six

countries. On the average, each additional year of education added about

2.5 points to an individual's active participation score (rated from 0 to

100) while each additional year of factory work added about 1.25 points.

Similarly, Almond and Verba concluded that: "Among the demographic vari-

abIes usually investigated--sex, place of residence, occupation, income,..
age, and so on--none compares with the educational variable in the extent

to which it seems to determine political attitudes." Education and other

status variables are more clearly related to some forms of political partici-

pation than to others. In the Verba-Nie five-nation study, for instance,

a strong relationship existed between education and both campaign activity
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and communal activity, a weak relat:lon:;hlp with voting, and virtually n.one

3with particularized contacting.

"'''11y do status variables tend to produce rreater political participation?

The overwhelming evidence from a variety of studies indicates that high

status is associated with feelings of political efficacy ani competence and

that those who feeJ. politically efficacious are much more likely to partici-

pate in politics than those who do not. The status variables, in short, are

related to particip.ation through attitudinal variables. Indeed, high-status

individuals who do not feel politically efficacious do not participate si~-

.
nificantly more in politics than similarly inefficacious low-status indi-

4viduals. In addition, higher-status people, particularly more highly

educated individuals, are more likely to feel that it is the duty of a

citizen to participate in politics and people who have this sense of duty

5do, in fact, participate more.

The extent to 'V!hich the status model functions through subj,ective

feelings of competence and efficacy is underlined by the apparent deviations

from that model where high-status people do not participate as fully as they

"should." On the basis of ecological analysis, for instance, a high correla-

tion was found to exist between education (measured by percent literate) and

voting turnout in Philippine presHentia1 elections from 1953 to 1965. In

1953 the correlation was .707., In the 19/.9 presidential election, hm~ever,

there was a negative relationship of -.268 between literacy ana turnout.

What accounts for this deviation from the norm? The explanation, it has

been suggested, may 1i,e in the extent to which in 1949 the more highly edu-

cated citizen believed that he could not be efficacious. The 1949 election

was conducted in an atmosphere of seemingly massive fraud and c<:'-rruptioI:l ,,,hich
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would lead the bet~er educated citizen to believe that his vote would not

be worth anything. "For any system of choice, the decis~.on maker must per-

ceive some purpose for his choice behavior. If the decision makey (in this

case the citizen as voter) does not perceive any purpose to his activity he

wi.ll cease to manifest that activity; only the obstinate or the ignorant

repeat an activity which does not reward them.,,6

Similarly, an inverse relationship between level of education and

voting turnout occurred among urban Chinese in the 1964 Malayan ehctions.

This has been explained by the extent to which the flHalayan Chinese have

been systematically discriminated against, disfranchised or otherwise

reduced to a low level of political efficacy." As a resul.t) "increased

levels of education among Chinese i~ urban Malaya lead to an awareness that

one I s vote is meaningless. ,,7 Less well educated Chinese, like the less ",'ell

educated Filipinos in 1949, were less aware of the decreased efficacy of

their vote and consequently maintained higher levels of voting.

In India polling data from 1961, 1964, and 1967 indicate that more

highly educated people are more interested in politics, discuss politics

more frequently, and more often make efforts to influence decisions by local

or national governmental authorities, that is, more often engage in contacting

or lobbying activity. The same polls, however, show tha.t the more highly

educated are much less likely to engage in voting or other campaign activity.

The highest levels of electoral participation are reached by those ~ith

some elementary education, followed closely by illiterates and then by th-e-

hi.gh-school-educated, with the college-educated having the lowest rates of

participation. In all three forms of electoral activity the college-educated

8
participate less than the illiterates. Three explanations were suggested.
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First, voting requires time and effort which the more educated are less willing

to spenq than the poorly educated~ for whom voting may be a festival occasion.

Second, group pressures f group appeals to caste loyalties, and bribes may

produce substantial mobilized participation in electoral activities by the

less educated while not having the same Lffect on the more educated. Finally,

other survey deta suggest that the more highly educated may be lnore alienated

from the political system and governmental policies (at least in the early

1960's). The more highly educated were more clearly in favor of Communism,

authoritarian governm~nt, and army rule than the less educated who were more

favorably disposed towards the existing democratic system dominated by the

Congress Party. This alienation of the educated may be the result of the

lYprovlncialization" of Indian politics in the two decades after independence,

the emergence of a mass political culture, and the extent to which politicians

have found that "appeals to caste, communal, and provincial factors payoff

at the polls."

The democratization of politics thus may lead to a withdrawal of

higher-status groups from politics because their participation is a function

of their feelings of efficacy and they feel inefficacious in attempting to

influence politics dominated by low-status actors and low-status atyles of

behavior. One wonders, for instance, whether this relative failure of

hjghly educated Indians to vote, attend political meetings, and contribute

money to campaigns may not have had its parallel in the United States in

... -
the l830 ' s and 1840's when electoral participation expanded, populist appeals

multiplied, and political leaders of lower-statlls backgrounds began to play

more prominent roles. In many developing countries. the prospect of mass

participatiun by the lower classes has led to military coups designed to
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In India, and the United States, this result was

avoided but a price may still have been paid in the alienation and at least

partial and possibly temporary withdrawal of higher-status groups from their

normal participation in and support for the political system.

Most studies relating status to participation have focused on the role

of income, education, and occupation. There are, however, scattered indica-

tions of a different and perhaps equally important set of factors focusing

on 2conomic independence and dependence. Important variables here may be

ones related to home o\~ership vs. rental residence, land ownership VS.

tenancy for farmers, and source of income from within or without the relev~nt

political constitue,cy. In their study of four Wisconsin .cities, Alford and

ScobIe found home ownership to be a third major determinant of local poli-

tical participation, along with social-economic status and orga~izational

10involvement. In rural Colombia political efficacy is not related to tradi-

tional forms of political participation as client in a patron-client rela-

tionship, that is, to what we would describe as mobilized participation.

Nor is it related to exposure to the mass media. Instead it is related to

lnnd tenure. The "efficacious peasants are the small-holders," who mom their

mm land, and ,,,,ho hence a:ce "relatively more independent of the landlcrd and

the agricultural resources he controls." Thus "the small holder is somehov

insulated from the sense of powerlessness and resignation which infects

11 .
other strata of the peasDntry." In rural areas land m~ership is~ generally

a prerequisite to effective political participation. In the words of on~'

study of central Brazil, nonowners are virtually excluded "from social and

political participation" and hence are dependent on the "more privileged

co~nunity members to serve as brokers in their relations with the rest of
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12the system."

The relatively high levels of orthodox political participation found

in many urban migrant communities may also be ~e1ated to the extent to which

such migrants are squatters who through one means or another become at 1east

de facto land and home owners. The need to legitimize this situation pro-

vides a major incentive for political action and the achievement of such

legitimacy may then provide the basis for a sense of political efficacy and

community involvement. In Turkish cities, for instance, the voting turnout

rates in the gecekondu or squatter settlements do not differ significantl~

from those for better-off areas of the city. One reason may be that low

levels of income are compensated for by high levels of home ownership. In

Ankara, for instance, 72% of the residents of traditional central portions

of the city ("old Ankara") were tenants as against only 31% of those in the

13gecekondu neighborhoods. For major Turkish cities generally, a majority

of gecekondu residents are homeowners.

Along similar lines, Lester Salamon has shown that Negro voting parti-

cipation in Mississippi counties is related not to levels of economic

development or to levels of Negro income, but rather to the extent to which

Negroes have sources of income relatively independent of control by the

local whites. Black voting participation was thus highest in those countieol

where there were substantial numbers of self-employed Negroes and in those

counties along the state border where substantial ~~Imbers of Negroes worked

14in factories and other sources of employment in Louisiana. More generally,

it could be that the early expansion of political participation in the

United States in the 1820's and 1830's resulted not'only from the extent to

which the widespread ownership of land provided many with the property
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qualification legally required in order to vote, but' also from the extent

to which it created the social-economic-psychological bases for voting. A

popular- ion which "Tas composed substantfally (as it was) of "free farmers, II

in Dahl's sense of the word, should have been characterized by widespread

feelings of political efficacy :and shou.i.d. have nad widespread political

participation (as it did).

C. Group Consciousness and Political Participation

Individuals who are members of and participate actively in organiza-

tions are much more likely also to participate in politics, In Mexico City,

for instance, urban migrants "who had participated in community improvement

organizations were five times more likely to have engaged in [political]

demand-making than the uon-participants." Similar results are reported for

15low-income communities in Santiago, Chile, and Lima, Peru. In recent

years, indeed, an increasing amount of evidence has suggested that organiza-

tional involvement may be a more important factor than social-economic

status in explaining differences in political participation. A careful

reanalysis of the Almond-Verba data for the United States, Great Britain,

Germany, Italy, and Mexico showed that while socio-economic status explained

roughly 10% of the variance in participation, organizational involvement

explained roughly 25% of that variance. l6 Other studies have suggested

similar conclusions. l ? ~

If organizational involvement tends to increase political parttci~'

pation, the next question is: what produces organizational involvement?

As suggested above r the increased participation of individuals in organized

groups is, by and large, a function of economic development. How then does
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increase organizational involvement? There would

appear to be two distinct routes: one via social-economic status and one

more directly viz group consciousness.

In most countries there is undoubtedly some tendency for people with

higher education, income, and occupational status to be more involved in

organizations than people less well endowed with these attributes. In some

countries this relationship is much more striking than it is in others.

This is particularly the case in the United States. In 1955 82% of those

Americans in the highest of five socio-economic classes belonged to organi~a-

tions as compared with only 8% of those in the lowest class. Erbe's study

of three Iowa communities found social status and organizational involvement

to be more closely related to each other than either was to political partl

18cipation. Organizational activity varies directly with education in the

19United States but not in Norway. More generally, Nie and his a~soctates

found the following product-moment correlation coefficients between social

status and organizational involvement in their five countries: 20

United States .435
United Kingdom .313
Italy .304
Mexico .227
Germany .213

These results suggest the~e may be substantial differences among

societies in the degree of association between social status and organiza-

tiona1 involvement. A close relationship between organizational involvement

and social status tends to reinforce class distincttons in participation.

In societies where other factors such as class or group consciousness may

be responsible for organizational involvement, such involvement may counter-

balance the effects of social status on political participation. Thus, the
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less rigid the class structure of a society, the more important are class

and status variables in explaining differ~nces in participation. The more

rigid the class structure of a society and hence the greater the class or

group consciousness of the lower status population, the less the extent to

which political participation tends to be related to socia-economic seattls,

provided that low-status group participation is not held down by either

political repression or a "negative" self-image by the group thnt i.t "should

not" participate in politics. Class rigidity thus leads to group conscious

ness and political participation only in societies where other conditions

permit political activity by low-status groups.

The differences by occupational class in voting participation between

the United States and Sweden are perhaps indicative of these relationsllips.

In the United States there is a very strong relationship between occupational

status and voting. In Sweden there is virtually no relationship. The group

consciousness and organizational involvement of the lower classes counteracts

the effects of socia-economic status on political participation.

Organi~ational involvement via group consciousness appears to affect

political participation in ways rather different from those by which socinl

economic status does. Social status, as we have indicated, promotes porti

cipation primarily through changes in attitudes about politics. Jrganiza

tional involveme~t, on the other hand, tends to produce increased participation

without any significant change in attitudes. In the reanalysis of ~he Almond

VQrba uata, 60% of the political participation resulting from social stflt-us

\.,ras found to be by way of changes in attitudes: increased sense of duty to

participate, more political information, greater perceived impact of govern

ment on individual interests, greater political efficacy, more political
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PARTICIPATION P~TES BY CLASS;
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attentiveness. Sixty percent of the political participation resulting from

organizational involvement, in contrast, was the product of a direct rela

tionship without intenrention of the attitude variables. 21 In somewhat

similar fashion, the mobilization of Venezuelan peasants into unions and

political parties occurred before the peasants had developed feelings of

political efficacy. This mobilization produced high rates of politcal part i-

cipation which, in turn, led the peasants to develop feelings of political

22
efficacy. Similarly, migrants to Mexico City were much more involved in

"community-based political activity" and voted more often than native-born

residents, although the latter scored much higher on cognitive involvement

in the political prOCtess. The behavioral participation of the migrants in

politics was "largely independent of high levels of political information,

supportive psychological orientations or other kinds of traits or resources

23commonly assumed to be requisites for sustained political participatiun.

This is consistent with the findings of a variety of other studies which

"have also shown that organizational involvement may lead to increased

political participation in the absence of other personal attributes or atti-

tudes such as high socioeconomic status, a sense of political efficacy, or

24a high level of political information."

The involvement of low-status people in organizations is likely to

be the product of the development of a distinct sense of group consciousness.

The group may be a class, a communal group, or a neighborhood. The more

intense the identification of the individual with the group, the more likely

he is to be organizationally involved and politically participant. In the

United States, for instance, "blacks who identify as members of an ethnic

community tend to participate more actively in most areas than do non-
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identifiers...•" and hence "membership in a cohesive ethnic community

docs propel many individuals toward participation in a variety of social

25and political arenas." Group consciousness among blacks~ indeed, pro-

duced rates of politital participation among blacks equal to those among

whitps, despite differences in average social-economic status. 26 In a

similar vein, one would expect the empirical evidence to support Pizzorno's

rroposition that 'fpolitical participation increases with the increase in

27
class consciousness." Similarly, on the neighborhood level, Cornelius

found that the "single most important predictor or determinant of frequency

of political participation among migrants is a general disposition to work

collectively, i.e., a generalized preference for collectively rather than

individually pursued solutions to salient personal and community-related

problems." The latter involves "a high level of comrncnity solidarity, psycho-

seeial integration into the community, and a generalized disposition to

conform to community norms." This group identification, in turn, produces

organizational involvement which then strengthens political participation:

"Such a disposition enhances the level and quality of participation in

cOllunu~1ity-based voluntary organizations, participation ",hich, in turn,

strengthens individual predispositions toward involvement in other 'for::,,,

28
of political activity." Thus, class, race, and neighborhood consciousness

all seem to have positive consequences for organizational involvement and

pulitical participation.

It is, consequently, less the characteristics of individuals than,-

the group context in which they find themselves which shapes the psrticipa-

tion patterns of low-status persons in both rural and urban areas. In

particular the residential environment, either the village or the urban
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barrio, constitutes an "important arena for political learning." As a result,

"migrants possessing the same individual attributes may participate poli-

tically and evaluate the political system differently, depending on the

proportion of those within their immediate residential environment who are

politically active or who share some perceptio~ or attitudinal trait rele

29vant to the political process." In a similar vein, Powell has argued

that the political implications of peasant organizational involvement must

be found in the "concrete context of union participation. ,,30 The indi-

vidual, in short, will tend to conform to the political norms of his commu~ity.

Whatever his socio-economic characteristics, his behavior will be participant

if the community generally is participar.t. Hence, "given sufficient oppor-

tunities for political learning, together with community-based organizational

support, low-status people may participate more frequently than others located

at considerably higher levels in the social hierarchy.,,3l

The question then becomes: What generates the group consciousness that

makes communities participant communities? Two factors seem to be most

relevant.

First, experiences involving intense or sustained conflict or chal-

lenges to the group's existence may intensify group identifications and give

rise to sustained patterns of political participation. Recent high voting

rates in West Virginia, for instance, have been explained by the extent to

which from the 1890's through the 1920's, "the state was an open battleground

in the effort to unionize its miners. Contrary to what was taking place in

other border and southern states, in West Virginia that group which was least

likely to participate in politics--the lower socioeconomic status group, the

32'working man'--was being motivated and 'organized' to participate." Similarly,
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the disposition of urban migrants in Mexico City to work collectively "is

largely a product of urban socialization experiences, particularly collective

politicizing experiences such as land invasions confrontation with the

police, government agencies, landowners, or other authority figures, and

other types of experiences culminating in 'n.egative sanctions. ,,,33 Such

collective experiences gener~ting group consciousness may stimulate a poli

tical culture or style favorable to participation which may continue for years

after the initial formative experience. In other circumstances, however,

sustained high-level group identification and political participation may also

require sustained external conflict. The pol~tical participation of squatters

in new urban settlements, for instance, often declines after the community

has become securely established and external conflicts have lessened. Simi

larly, in American cities, the-greater the conflict among ethnic groups, the

higher the rates of political participation by the members of those groups.34

A second critical factor enhancing group consciousness and participa

tion is the insulation of the members of the group from outside influences

and contacts which might create competing affiliations and loyalties. It

has been demonstrated in a variety of contexts that individuals subject to

cross-pressures are less likely to vote or otherwise to participate politically

than those free of such cross-pressures. Hence the more homogeneous a com"

munity and the more restricted the contacts of the members of a group are

to other group members, the higher the rates of political participation.

Hanual workers participate much more extensively in t::ommunity affairs in~'

communities which lack middle-class residents than they do in more hetero

geneous communities with significant middle-class populations. 35 Many years

ago, Tingsten generalized this tendency into what he labeled the "law of the
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social centre of gravity" to thE~_ effect that "electoral participation wi thin

a group rises with the relative strength of the group in the electoral

district." A variety of evidence from several countries supports this pro-

36position. The more-isolated and segreBated a group is, the more poli-

tically participant are its mf~mbers. The tendency of members of a group

to participate in politics, in Lane's formulHtion of these relationships,

depends on: the proportion of the group to the total population of the

voting district (the proportion effect); the degree of concentration of

members of the group in a v'oting district (th.e concentration effect); and

the extent of the sense of differences between group members in a voting

37district and the surrounding population (the enc1avl= effect).

In his analysis of village voting patterns Powell found a somewhat

similar pattern. Evidence from a variety of studies shows "two contrasting

patterns of voting behavior" in villages. In one pattern there is very high

turnout plus "village-wide solidarity and homogeneity in turnout and voting

preferences." In the other, there is lower turnout plus "great variation

and factionalism in terms of '.Participation and voting preferences." And,

as was shown in Chapter Three" the high solidarity-high turnout syndrome

could be found either \olhere there was. great inequality in landowning, 'dth

a single patron mobilizing his supporters to the polls, or in the corporate

village pattern with high equality in land ownership, with 2 mixture of

313coercion and social pressure insuring compliance with group norms.

Participation in urban con~unities is shaped by similar variables.

Greater socioeeonomic homogeneity in a community facilitates the recogni-

tion of mutual interests and the development of coop~rative political

behavior. The isolation of the community from c:!xternnl polit:lcal influences
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also encourages higher levels of participation. On the other hand, v1hen

"supra-Jocal interests and concerns become the dominant influence in community

organizational activities, resident participation declines and the orgaol2a

tif"~lal structure itself may disintegrate. ,,39

In line with this effect of insulation and absence of cross-pressures

on parti~ipation, participation will also be increased by the extent to which

there iE a more or less one-to-one relationship between political parties and

social forces, that is, each major group expresses itself political through

a p.~rLy which exclusively or primarily represents its interests. This ~s

true both for territorial and class or conununa1 groups. Thus, while competi-

tion betw~en parties increases voter turnout (see above, p. 3-59 ), voting

turnout in competitive elections has also tended to be higher in districts

dominated by one party.40 Such districts tend, of course, to be socially and

eco~omically homogeneous. In such instances, lacking competition within the

district, the party can more effectively mobilize voters against competition

from outside the district.

A party 5ystem based on class or other distinct social groups is also

likely to produce higher levels of voter participation. Thus, in the United

States, with its system of heterogeneous parties composed of a variety of

social groups, voting pa~ticipation reflects status and consequently tends

to be at relatively low levels. In Norway, in contrast, status (as measured

by education) has no significant relationship to v~ting participation.

Instead, a "class-distinct" party system through networks of related ecollOmic

and other organtzations produces high turnout and political activity rates

among Imver-status 3roups. "In the Norwegian setting, ,yorkers and farmers

get activated for politics through strong economic organizations dominating
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distinctive parties of their own: the trade unions in the Labour Party and

the farmers' associations in the Agrarian Party. Famjly traditions certainly

count in the recn-itmer" of 'actives' among '''orl'ers and farmers, but the

decisive influences are organizational: the unions and economic associations

create incentives for active participation in party politics and open up

41opportunities for promotion to positions of trust in the par.ty organizations."

This process leading to high participation rates is duplicated in Chile,

Venezuela, and other developing countries where there is a close correspon-

dence among political party, e~onomic organization, and socio-economic group.

More generally, as we have suggested above in our discussiun of the

participatory effects of multifunctional structurp., political participation

will be increased by the extent to which all t~e various dimensions of human

relatiunships and needs are concentrated in one group and are met through

that group. Socialist and communist parties in Europe have historically aimed

to do this by creating "an organized subculture ,,,hieh cuts workers off from

the n·:st of the society." They have attempted

to 0rganize completely the lives of workers by having them belong
to p~rty-controlled unions, live in workers' co-operative housing,
belong to party-aligned sports and social clubs, attend cultu:al
and musical activities sponsored by the party or the unions, and
read party newspapers and magazines. Children are supposed to
grow up belonging to party youth groups.

In Austria, Germany, and France, where working-class parties developed this

multifunctional organizational infrastructure, they were often able'" to

achieve votine participation rates of 90% or more in working-class distri~s,

thus leading to cituations in which "thp. usual t::lass differential in voting

42turnout has been entirely eliminated or even reversed." In three out of

the four states in India where rur?'. voting turnout exceeds urban turnout,
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43there is a well-developed and active Communist Party.

D. Alternatives: _]1obility vs. Organization

There are thus; in effect, twc distinct channels to higher levpls of

political parti~ipation: the mobility channel and the organization ch~nnel.

The path of the former leads from low socia-economic status to individual

efforts at mobility to hiGher socio-economic status to increased subjective

feelings of political efficacy, knowledge about politics, and perceptions

of the relevance of politics to one's interests to higher levels of political

participation and, incidentally, organizational involvement. The path of the

latter. in contrast, leads from low socio-economic status to group (class,

con~unal, or neighborhood) homogeneity and insularity and group conflict

with outside forces to increased group consciousness and sulidarity to

organizational involvement and thence to political participation. These

two channels are outlined in Figure 4.2.

Figure 4.2. Channels to Political Participation
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The mobility channel produces political participation at a later date;

the organizational channel at an earlier one. Participation derived fronl

organization is ltkely to be in part mobilized and in part autonomous; parti

cipation derived from status is likely to be predominantly autonomous. Organi

zation-derived participation may take the form of electoral action and collec

tive lobbying, but it is more likely than status-based participation to

involve extra-legal forms of direct action and possibly violence.

Mobility and organization offer contrasting routes to somewhat different

results. The one involves individual effort, the other collective action.'

The route in the one case is from increased material well-being to subjective

feelings of political efficacy and thence to political participation; the

route in th~ other case is from subjective feelings of group consciousness

to political participation and thence to increased material or symbolic

well-being. For the individual, the engine of the one is education, of the

other organization. For the society, the one route means a change in the

social status of individuals but not necessarily in the political partici

pation patterns of groups; the other route means a change in the political

participation patterns of groups but not necessarily in the social status

of individuals.

The polarity of individual mobility and collective action is a

familiar one in sociological analysis. It has recently again come.to the

fore as providing a simple but useful paradigm for analyzing the social

and political choices confronting individuals and groups. Landsberger has,

for instance, reconceptualized the phenomenon of group mobility and applied

it to movements appealing to peasants, workers, and other deprived groups.

Such movements~ he concludes, may confront fewer obstacles in the form of
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repression than they did earlier, but they also have fewer chances of

44success; their future is "gloomy." More generally, Albert Hirschman

has analyzed responses to the decline in organi7.ations in terms of the

choice between "exit" and "voice" and then generalized this analYfd.s to

a variety of economic and political situations. 45 Here as elsewllere in the

literalure t individual socia-economic mobility and collective political

action arc seen as alternatives, practically if not logically mutually

exclusive.

In due course, individual mobility leads to higher socio-economic

status and thus to higher levels of political involvement. In the shorter

run, however, an inverse relation may well exist between mobility and parti-

cipation, and the individual confronts a choice between the two. As indivi-

dual members of ethnic groups in the United States t fo7' instance t rise in

socia-economic status significantly above the group norm t they tend to

become less politically participant. Hence t lower income memhers of ethnic

groups often participate more politically than higher-income members of those

46groups. SimilarlYt people in different occupational strata from those of

their fathers tend to vote leSE than those who remain in the same occupa-

tional strata as their parents. The phenomenon of cross-pressures reducing

participation is again at work. In Kenya as economic opportunities opened

up after independence, many individuals who had been politically active

abandoned politics and went into business and agriculture; economic success

in these roles substituted for the political influence they had exercised

earlier and t in some measure, was associated with the firm rejection of

efforts to involve them in politics. On the other hond, for those who are

upwardly mobile into upper-middle-class or upper-class positions t mobility
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does not mean and often cannot mean a complete renunciation of political

activity. In the province of Izmir in Turkey, for instance, some 63% of

the local leaders of the more conseLVative Justice Party were upwardly mobile

in the sense that they had higher status occupations than those of their

fathers, while 63% of the reformist Republican Party Leaders and 81% of

the radical Turkish Labor Party leaders were not upwardly mobile, and,

47indeed, 11% of the latter were do\~wardly mobile. In general, someone in
.

middle class or higher status will already be in some measure politically

participant as a result of his status and hence is more likely to combine

further upward mobility with more political participation than is a lower-

income person who 5 lacking both, must make a choice of one. The well-off,

in short, may be .able to eat their cake and have it too; the poor cannot.

'The paradoxical logic of the situation confronting lower income

groups has been well summed up by Lipset: "the more open the class struc-

ture of any society, the more politically apathetic its working class

should be; and, conversely, the more rigidly stratifi~d a society, the more
develop

likely that its lower classes will/their own strong forre of political

activity.,,48 In the United States, where class lines have been less rigid

and the perceived opportunities for mobility into the middle class more

extensive, working-class political organizations have been weak and working-

class political participation has been low. The contrasting situation,

common in Europe in terms of economic class, has, however, been notably

present in the United States in terms of race. With their opportunities

for socio-economic mobility limited, Nnerican Negroes, particularly lower-

status ones, for decades also played little role in politics. They identi-

fied themselves as being in large part outside the systems of both economic
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o\obility and political participation. In the 1950' sand 1960' S, ho\>,ever,

limited improvements in education and employment plus increased urbanizatJon

combined with the heightened political consciouaess and activity of middle-

class blacks (and whites on behalf of blacks) produced a dramatic change in

the participation patterns of lower-status blacks. They are now more likely

to vote,. to join organizations, and in general to engage in political activity

·49
than ~lites of comparable socio-economic status. Racial barriers produce

among American blacks patterns of political activity and levels of political

participation comparable to those which class barriers produce among Euro-

pean workers.

The inverse relationship with political participation holds for

horizontal as well as "Jertical mobility. In other 'vords, moving one' 8 re8i-

dence (and perhaps job) may be an alternative to staying put and organizing

collectively, just as social-economic upward mobility may be an alternative

to lower-class political organization. Thus, thr~e patterns of response

were found among those residents of a medium-sized American city who per-

ceived the existence of neighborhood problems. High-status whites, reflect-

ing undoubtedly the extent to \\rhich status induces efficacy, tended to

respond as we have predicted both by taking political action to correct the

problem and also, to a lesser degree, by moving away from the area. Lo\\'-

status ,,,hites, on the other hand, lacking both the personal qualiU_es and

the ~roup organization for political actfon, overwhelmingly preferfed "exit"

to "voice" and preferred to seize advantage of the existing opportunitie~-to

move away from the neighborhood. In contrast, both low and high status

blacks, recognizing the realities of residential segregation by race, over-

\"helrninglY rejected the exit option and instead indicated a strong prefer ::'
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for political action or some combination of exit and voice. The differences

in the responses of low-status white and blacks were~ in this respect, quite

50striking:

Low educated urban

Response type Whites Blacks

Exit only 40.0% 14.3%

Voice only 13.3 35.7

Exit and voice 13.3 28.6

Neither 33.3 21.4

These figures again underline the extent to which low-status blacks tend to

be more politically participant than low-status whites.

Comparable options are open to peasants in developing countries but

they are weighted somewhat differently. Confronted with deteriorating

economic conditions as a result of changes in the man/land ratio stemming

from demographic growth and increased inequalities in land ownership stemming

from modernization, the peasant normally can find little opportunity for

vertical socio-economic mobility within the rural sector. Even if his

material conditions in the countryside do not deteriorate, the peasant is

likely to be influenced by the appeals of urban life-styles--as a result

of radio, highway travel, elementary education, reports from earlier urban

migrants--and to develop aspirations which go beyond his current and prospec

tive \vay of life. But again the opportunities for rural vertical mbbility

are few. The alternatives, consequently, are either collective political~,

and economic action to better his condition in the countryside or migration

from the countryside to the city. The latter, horizontal mobility, almost

always involves an improvement in socia-economic status. In Turkey, for

instance, migrants in urban squatter settlements typically own their own
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homes, have three to four times the average rural income, and ovenlhelmin).;ly

express the view that they are better off in the city and do not wish to

51return to their villages. Collective action, on the other hand, means

the formation of syndicates to bargain with landlords over rents, wages,

and services, or to operate through political means or direct action (and

posslbly violence) to bring about land reform and a more equitable distribu-

tion of land ownership.

Scattered evidence suggests that migration and collective action are

not only exclusive alternatives for the individual peasant but also do not

tend to be found in the same area at the same time. In Italy, for instance,

before \~orld War I, peasants responded to economic hardship in the central

provinces by organizing syndicates, conducting strikes, and generally

engaging in collective militant activity. There WP3 little out-migration

from this area, except when the government suppressed strikes. In the Deep

South, on the other hand _ \vith equal or \vorse poverty, there \,'as no c.oIJc·ctive

. b h lid h' h f i . 52actlon y t e peasants, )ut nstea 19 rates a out-m gratlon. During

the 1930's in South Vietnam, the economic conditions of the peasantry deteri-

orated seriously; migration into the cities was not, however, substantial,

and social movements, the Cao Dai, Hao Hoa, and Communist Party, developed

suhst<lllt ial strength in the countryside. More generally, Powell has s!lCMn

that where the commercialization of agriculture and politicization of I;,

peasantry occur before substantial urban migration, the results ar~ Uf :Y

agrarian reform or agrarian revolution. \.fuere commercialization a:1d 1'011":..

53
tjcization occur after substantial urbanization, they have little impact.

In general, titus once the processes of socio-economic change have begun in

thc.countryside, the level of peasant political participation in rural areas
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varies inversely with the rate of peasdnt out-migration from those areas.

To the extent that this relationship holds true, the question then

becomes what fact ,rs influence or determine thf choice between exit and

voice, mobility and political participation. In general, an exit propensity

seems to prevail among low-status individuals: confronted with a socio-

economic challenge, they will prefer to respond by individual horizontal or

vertical mobility rather than by collective political action. The reasons

why this is normally a rational choice are obvious enough.

(1) Mobility promises an immediate escape from the deteriorating

or unpleasant conditions.

(2) Individual mobility is perceived to be and usually is a much more

direct route to the desired socio-economic gains than is political action.

(3) Political particip~tion has little value in and of itself.

(4) Political action involves all the difficulties of any collective

action: overcoming apathy, coordinating activity, assigning functions,

exercising leadership.

(5) Political action may well involve risks from counteraction

(repression) by landlords, employers, or the state; mobility involves few

risks.

(6) Political action by peasants, if it is to be effective in ameli-

orating conditions, normally re1uires the collaborative efforts of outside

groups, ~ho mayor may not be forthcoming, reltable, or trustworthy.

(~) Migration and other forms of mobility (e.g., factory employment)

are familiar; relatives and friends have done it before and provide models

to be followed; political action is normally unfamiliar behavior.

(8) The costs of failure in urban migration (i.e., if the socio-econolnic
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in some region~~

rewards do not materialize) are small and/migration itself can be reversible;,
the costs of political failure are indeterminate t but could be large and

terrifying.

The exit propensity of low-status individuals is likely to be counter-

balanced only when exit becomes virtually impossible or the obstacles to it

become extraordinarily high. Southern rural blacks were faced with what

see~ed to be insurmountable obstacles to either upward mobility or political

action. They consequently migrated north in large numbers during and after

Horld vIar II. Northern urban blacks t as the figures above suggest, however,

see obstacles to further horizontal mobility out of the central cities.

Hence, they resort to political action. In the absence of that blockage,

it seems likely that their behavior would approximate that of the poor \.,hites

confronted ~~th the same problem. Similarly, rural-to-urban migration QUY

often be greatly reduced or blocked entirely by the existence of different

ethnic groups in the city and countryside. This was, in part at least,

undoubtedly one reason why Vietnamese peasants in the 1930's and 1940's

were slow to move into the French and Chinese dominated cities. In other

instances, of course, vertical mobility will be blocked by ethnic, lin-

guistic, or religious lines 'vhich reinforce class cleavages.

In most instances, it would appear that some form of mobility

blockage is critical in inducing a choice of voice over exit. But apparently
t

this need not always be t.he case. MacDonald, for instance, explai~s the

differences between peasant responses in Central and Southern Italy by tl~

differences in lJnd tenure. In Central Italy land ownership was very un-

equal; society was polarized between a small number of large landowners and

a large number of tenants and laborers; and the peasants were, as a result,
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brought together into a collective class consciousness. In the Italian

Deep South, on the other hand, landowning was fragmented; there were few

large estates; and consequently there was no one against whom the peasants

could organize. In the absence of this incentive to organization, th.:l.y

instead resorted to migration. In MacDonald's words:

The key to the labour movement among the cultivators in the
Centre and Apulia lies in their class structure. The very unequal
distribution systems of the Centre and Apulia, with their discrete
classes, provided a structure within which a "class-struggle" could
take place. . . •

The economic structure of the Deep South did not provide a context
appropriate to labour milit:ancy. The cultivators were placed in a
competitive position with each other, and there was not a clear-cut
division separating upper and lower class as in the Centre and Apulia.
Economic responsibility and enterprise were passed to the individual
cultivator and his family. Consequently the cultivators of the Deep
South turned to migration instead of the socialist movement. 54

In the absence of any obstacles to migration in Central Italy, what needs to

be explained more sufficiently is why the peasants there chose the normally

more difficult and uncertain course of collective political action.

~fuat we have referred to as the exit propensity of low-income groups

obViously poses dilemmas for those interested in expanding political parti-

cipation in general and that by low-income groups in particular. In the

absence of counter-efforts, such groups when given the choice will tend to

opt for individual socio-economic mobility rather than collective political

participation. In due course, this should, of course, lead to higher levels

of status-derived, autonomous political participation.
fj

But it can4 also be

argued tllat such participation may be an unrealistic dream, and that once-

delayed in the development ~rocess, political participation may be indefinitely

postponed. Just as the immediate beneficiaries of economic growth in society

may act to impede subsequent movement toward economic equity, so also those

who are politically participant in early phases may act to resist broader
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sharing in the political process. Bureaucratic middle-class groups, for

instance, like civil servants and army officers, may oppose the extension

of parUcipatioil to upwardly-mobile entrepreneurial and professional middle-

clnss eroups.

The alternative to this potentiality is to take active mei1r;ures in

the early phases of development to promote political participation as an

autonOll:OUS and important goal. This could, logically, mean sh<lrpening the

cleav3Ecs in society, hardening the social structure, encouraging residential

segregation, restricting horizontal arid vertical mobility, intensifying gLOUP

consciousness, and stimulating lower-class organizations. However unattrac

tive these measures might appear to the well-meaning liberal, some combina

tion of them uould, i.n all probability, be the most expeditous way of

rapidly increasing political participation in most developing societies.

There is, in some measure, a trade-off between social harmony and political

partlcipC1tion. This point is made not to recommend one course or another

and to to suggest that in fact any society will pursue the mobility channel

or the organizational channel to its logical extreme. It is made rather to

underline the extent to which the expansion of political p~rticipation

itself can involve costs in terms of other values often thought to be

de.;irHble and to clarify the choices which individuals, groups, and govern

ments may have to make among these values.

E. ~~g.u_!·nces: ~fob:L1ity anci Organization

At any given time people unwilling to accept their current situation confront

two alt~rnativc ruutes to improvement: inidvidual mobility or collective organi

zation. TIle opportunity and the need to make these choices, however, recur in the life
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history of individuals, families, and groups. The choices made at these

points determine the different sequences of social and political change

which predominate in different societies. For the particular actor, they

may also produce recurring patterns of preference for mobility or organi

zation, or sometimes a pattern of alternation between these routes to progress.

While it is often difficult and at times impossible to pursue bot.h channels

simultaneously, it is possible and often necessary to pursue them sequen

tially. Looked at over time in the history of individuals and groups,

mobility and organization may interact ,~ith each other in almost dialectical

fashion. Lack of success in mobility ma.y lead to mobility efforts or if

these have already been exhausted to resignation. But, in addition, success

ful collective action will create the basis for increased welfare and status

and increased st~tus normally leads to the political consciousness and the

potential for political action. Both socio··economic mobility and collective

political involvement may, in short, be discontinous processes. Just as

societies may alternate between the technocratic and the populist models,

so also may individuals alternate between individual mobil:ityand collective

action.

The posibility of group-based political action derived from inter

group conflict and intragroup homogeneity arises only at certain points in

the individual's encounter with social and economic change. In the absence

of cOmIPunal divisions within society, there is, in the evolution of" society

and of the individual, a more or less "natural" sequence of three opportun-i

ties for group-based political action, based respectively on the group con

sciousness of the peasant, migrant, and the workpr. In the first and third

instances, the consciouEness fR class consciousness; in the second migrants
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may take group action on tha basis of neighborhood solidarity or as a

reflection of continuing identification with their places of origin, But

the pattern of choice among migrants i5 more variable and less clear-cut

than that for peasants and/or workers who have become fairly ,,:ell-integrated

into the urban industrial economy. Each of these bases for organizing

involves different levels of challenge to the existing order and of demands

against that order; in general the challenge tends to decline. In a sense,

tn each case a choice has to be made between gronp action and some form of

individual mobility. In each case alao, if the collective action is chosen

and J8 successful, j.t has the effect of improving the status of the individual.

Even ,·,hen chosen, hm,rever, collective action may not be sus tained for long.

Status, once achieved, is nonnally retained for a lifetime and often trans

mitted to the next generation. It does, consequently, provide a relatively

stable and sustained basis for political participation. Group action, on the

other hand, depends on a favorable context of homogeneity and conflict; that

context can shift rapidly as a result of socio-economic changes in the society.

Differences in mobility opportunities and in the group contexts permit

a great variety of choice sequences. But the basic processes of urbanization

and induslrializatton produce certain sequences more frequently than others,

botll in the lives of individuals and families, and for societies as a whole.

The first choice in the developmental sequence is made by the peasnnt.

In some area~;, populat:1on pressure r technological change, or shifts :Ln land

tenure may leave segments of the rural population \.;orse off than in the pas..l.

EIse\-'here, rural conditions are static or even improving slightly, but the

f~ap bet\vecn rural and urban opportunities is ,videning. The peasant then confronls

B€Vera] alternatives. Ill' may choose a definitive move to the city, COll\;r.ittin~

hin>self to a very different style of life. Hhere rural social and economic
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conditions permit or encourage return migration, as in much of Africa and

South and Southeast Asia, he may choose to go to the city on a temporary

basis, for a few L.onths or years, earning enougll to make ends meet or to

support a more comfortable rural life, but retaining his commitment to the

55countryGide. Or the peasant may decide to stay in the countryside and

take collective action to improve his situation •. vlliile per~manent migration

is a clear alternative to collective action, temporary migration and rural

political organization are not necessarily mutually exclusive, and indeed

the former may encourage the latter under some circumstances.

For reasons outlined above, the peasant is more likely to choose mig-

ration than politics. If there are, however, mobility blockages and if

conditions do exist (particularly in the form of poten' l.al urban allies)

favorable to peasant organization, the path of collective action may be chosen.

This normally involves a significant challenge to the existing social order;

the targets of peasant political action are local landlords and officials;

the goals of that action are usually drastic revamping of land tenure

arrangements. In the absence of support from a significant element of the

urban population--the military, intellligentsia, bureaucracy, or autocratic

ruler--peasant collective action has great d~fficulty in achieving its

goal. The failure of group action is likely to have a major deterrent effect

on the likelihood of subsequent political organization and hence increases

the probability of migration as a future response. The success of collective

peasant action converts tenants and landless laborers into landowners and

reduces overall inequaJity in land ownership. As few other government policies

do, land reform thus c-ontributcs both to status elevation and status equality,

and hence provides a ~ontinuing basis for status-derived political partici-

pation. To be effective, it also requires, of course, at least some continuing
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forms of functional participation in the adlilinistrat.ion of the program by

peasant and peasant organizations. There is thus a program participaticn

imperative which is met in part by political efficacy derivcd from statu~

improvemcnts and in part by the organizational involvement derived [rom

peasant group consciousness.

The overwhelming majority of peasants, however, are more likely to

choose mobility over organization and to migrate c:i.t)"olard. The patterns

of such migration, of course, vary greatly from country to country and from

region to region. They may take the form of migration to provincial towns

or metropolitan centers, of step migration, of back-and-forth migration, of

migration singly or with families. Both the pattern of migration and the

specific urban context affect the probability that the migrant will be

dra~n into collective action once in the city.

\~'here temporary (target, cyclic, or working life) migration is cor:unon,

conrjnued loyalty to the place of origin ~oupled with heightened group

consciousness and political sophistication fostered by the urban setting may

encourage home.-place (provincial, tribal, home-town) aSf'ociations. Such

associations are usually multi-functional, but 3mong their activities are

of:en efforts to lobby for assistance to the place or origin. Thus temporary

horizontal mobility may lay the basis for collective action among at least

56
some migrants.

\.Jhere permanent migration is the rule, individual and family efforts

to improve status and livelihood normally absorb most migrants' full

energil'S. As discussed in the next chapter, neither entry occupations

common HmOI'g migrants and the urban poor more generally, nor many types of

residential 'arrangements provide a basis for political organization. So~e

migrants, however, dv go directly or aft~r so~e years into squatter settle-
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ments. And such settlements sometimes furnish the context and need for

collective political action.

The origin of the settlement often plays a critical role in shaping

its Dlembers' political participation for at least the e9rlicr phases of its

existence. As Cornelius has observed,

a land invasion--whether organized or spontcmeously initiated--may
constitute a crucial unifying and politicizing experience for comnwnity
residen~s. This is particularly true if the initial seizure of land
is followed by repeateJ attempts by tIle government or private land
owners to forcibly remove the squatters from the occupied land. The
illegal origins of squatter settelmen~s also define their pattern of
relationships with political and governmental agencies for many years
to come, and create a highly f;alient cOITJnunity problem---insecurity of
land tenure--upon which cooperative political activity among the resi
dents may focus. • The old social-psychologicill I!'.axim of "out-group
hostility, ~%-group solidarity" appears to have considc.rable relevance
here. • • •

Organized la~d invasions, while frequent in certain Latin American

nations (particularly Peru, but also Chile, Colombia, Mexico, and Venezuela)

are rare or non-existent in oth~r regions. The great bulk of squatter settle-

ments are formed according to the "dribble-in" pattern, where a few pioneer

huts are constructed and are gradually or rapidly joined by others, initially

often relatives and friends, until the ftvailable space is filled. But even

in such settlements, mutual co-operation and political activity may be high.

In a Dlanner some1flhat reminiscent of what supposedly happened in pioneer settle-

ments on the American frontier, between forty and sixty-five percent of gecekondu

residents in two Turkish cities received or exchanged help with fell~w resi-

dents. The associational ties of these migrants were also wuch more extensive

than those of the rural population. About one-third of the household heads

in the_gecekondu areas of Ankara, for instance, belong to formal associations,
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and tl~e most important of the associations, the community associations or

derneks, playa key role in relating individuals to the brooder political

system and in defending the interests of the settlement to the government

57

The peasant who choses horizontal mobility over collective peasant

(i. e., class-based) organization in the countryside may thus sometimes

engegc in collective migrant (i.e., neighborhood-b~sed) organiziltion oncp

in th: city. In both instances the stimulus to group organi,;ation is Lisu<llly

the perceived need for land and home ownership. Demands for changes in ov;ner

ship are inherently more challe.nging to the established order than derr.ands

for changes in income allocation and hence are more likely to generate resis

tance. on the one side, and group consciousness, on the other. In each case.

however, the goals are relatively concrete and their achievement brings an

imn('cJi~ltE' improvement in status.

The degree of challenge and potentially revolutionary activity is

considerably less in the city than in the countryside. The confrontation

in the countryside between otmer and tenant or o\·mer and landless laborer

is both in fact ond in perception largely a zero-sum siutation. In the city,

the land occupied by migrdnts for squatter settlements is more likely to be

either public land or land which private ot,rners Hould be happy to dispose of.

It is not normally land currently used for income-producing purposes. Once

the mlf,rants establish their community, moreover, they are likely to tollot..'

a relatively conservative political course. Migrants eschew involvement in

politicnl protests because they see little to be gained by such activity.

Except in the case of land invasions, the migrant normally prefers to use con

vention;:,l fOr11!~3 of political Jemand-making both because of a II commitment to

abidinp, by the political rules of the game in htH nc\\' environment" and because

of the greater efficacy of such methods. 58
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Among Pakistan cities Burki found that political violence correlated

neagtively ~vith the number of refugees and persons born outside the city in

the city and had no correlation with the rate of growth of the urban pop~la

tion. 59

Hhere competitive elections are held, migrants, with some exceptions

such as the vote for M~APO in Colombia, usually tend to vote for more

conservative parties and to be less opposition-oriented than better-off groups

within the city. In Turkey, the more conservative Justice Party got a dis-

proportionate share of the Becekond~ vote presumably due to the substantial

social mobility demonstrated by gecekondu residents and to the extent to

which the Justice Party dominated rr.unicipal governments and was therefore in

a position to reward or to punish neighborhoods, a possibility most relevant

to neighborhoods clearly in need of improve~ents in municipal services. In

Latin America, migrants "have tended toward political conservltism, in the

sense of not favoring drastic alterations in the socio-politic~l status quo."

This conservatism is "rooted in a deeply felt need to preserve the modest but

nonetheless significant gains in income level, living conditions, and property

conditions, and property accumulation (particularly in the form of a homesite

on the urban periphery) which he has achieved." Also relevant are the migrant's

·view of "the opportunity structure in urban areas as being relatively open,"

~nd his continued '~elief in the potential for future social and econ~mic

b(~ttcrmcnt for himself and particularly for his children vithin the ongoing'"

60
system.'1 Thus, there would appear to be Dn overall positive relationship

between individual sod.o-economic mobility (in this case in the form of urban

migration) and propensity toward more conservative and intra- as distinguished

from extra-sys.tcm forms of political action.
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Consistent with thi_s tendency toward political moderation and emphaf,L~

on individual mobility, even that fraction rf r'~;Lants who become involved

in collectlve action through squatter associati.ons do not continue this ill'.'olvl:-

mont very' long. The highest priority goal amc,ng sqeatters is goverllll:cn::al

rE'cof,niUon of land titles, or at least some L1dicatic:! of official "UILil'~;-

CLnce in their de facLo tenure. Once th::.f. ll'~cd is met, the need3 fOl' urban

sf'rviccs provide additional stimuli of gener'ally decreasing urgency. ':t':·;t

after scc~rity of tenure comes water, sewage systems, and electricity. In

these virtually all residents of the conununity share an equal interest. Once

these are TIlet, demands \o7ill be advanced for such facili ties as schools, pllb~ic

markets, health centers, and the like. These, however, represent less urgent

nud less universal needs. And once these "most acute dc':elopmental pl'obleais

are resolved, rates of participation in conwunity improver.Jent associations Clnd

all other forms of cooperative p~lltical activity tend to decline sharply."

Neighborl1ood-based political action is a means to an end; it will be sU5tai~ed

only if there exist.s "a set of problems \vhich can be addressed most: effecti'. ely

h 1 1 l' l' i] , ,,61-t roug' CUL_ ectlve po lt ca. actlon.

The clccline in neighborhood-based political organization is, presur.Jabl v ,

aCCOlTlp,'1I1Jcd by both additional efforts at individual mobili ty throu[.h "e1f·:.,'lp

action in improving one's home and by increased attention to employment nl0hility,

The statu~; il~lprovcments \vhich huve been brought about by collective politic<d

.' . base f01' furtlle'- efforts at individual mobility.
ac~:ion provHlc a -'- ..

In this
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action provde a base for further efforts AT INDIVIDUAL

action provide a base for further efforts at individual mobility. In tllis

r~spect. the children of migrants seem to be more highly orientod toward

such mobility and ~/ay fro~ politics than with tleir parents. As mobility

opportunities open up, organization loses its appeal and politicnl pnrtici

patin based on organizational involvement declines.

***
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This co~mon pattern among the population of squatter settlements can also

be seen in other, comparable circumstances. The creatlon of a nation-state,

like that of a squatter settlement, involves h1gh levels of political parti-

cipation by many grnups in the population. If. after the state is established,.
opportunities for individual socio-economic mobility exist, there may well be

a shift from the one to the other. In Kenya, for instance. us in other states,

upwardly mobile individuals participated in the nationalist movement, used it

to achieve access to economic ac.vantsf"es and opportuniticG, and shifted out

of politics to pursue commercial and business careers. In Kenra, "active

membership in KNill declined in many parts of the country after independence

and . • . many people of talent and energy went elsewhere to pursue their

interests." This shift was "as much or more a function of opportunities

opening up in a comrnerical or agricultural and agricultural spheres .us it

was unhappiness "'ith Y-ANU. ,,62

In an early phase of social science urban research, it was frequently

predicted that urban migrants themsleves \'lOuld be an ey.plo~ive political

force in the cities. This has definitely turned out not to be the case, as

migrants have found it \wrtlwhile to pursue fairly specific material goals
..

within the existing political system. It was then argued, in a second phase

or urban rcsesl"c:h, that ,.;hile the up,;·.'ard mobility and continued rural values

of the migrants m~~ht make them a relatively quiescent and even conservative

political force, their children vlould be very different. Gr:owing up in the

city, th~y would have much higher aspirntimls and if these were not met, as

inevitably they would in large part not be, the slums of the Third World

"10uld be "swept by social violence, as the cllildren of the city demand the

63re\lards of the city."



\,'hile the historical evidence from Europe and North America lends

considerable support to this "second generatfon" hypothesis, it has not as

yet been confirmed by evidence from the contemporary Third World cities.

Indeed, in some respect~, the slight evidence available tends to call it

jnto question or demand its qualification. Cornelius's work on l!cxico CiLy

shm:s the second generation to have higher levels of political kr.o\·lledge

and c"l1rrness than the first. that is. to have the attitudes "hieb non...:J,1y

go with political participation mere than their parents do. But they also

"participate in politics significantly less than their parents." In addi-

tion, they "do not exhibit significantly more negative evaluations of the

political system than their parents, nor are they significantly more dis-

satisfied \,!ith the government's performance, frustrated \,rith their personal

situation. ideologiCAlly radicalized, or politically involved.,,64 This

sustained acquiescence plus the decline in political participation is

cxplain~d by the failure of the second generation to undErgo the political

learning experiences such as the land invasions and other confrontCltio:1b l,:h ieh

developed froup political con~ciousness among their parents. The second

~enpration does in fact have a significantly weaker disposition tll~n the :irst

to work together collectively. Its members want to get ahead individually,

not to \!ork together collectively. They are likely to "be more concernrlc;

\"i th Lbo rcqui~i tes for individual social and economic mobility thuD \,'1 t::

cOll1rnunJ.ty needs [IOU problems ,·:hieh can be addressed more appropriately t::"4:'

collecfive political action." Hence, to the extent that they do nnke pol it-iedl

demands, these demands "H ill h':1Ve a particularistic r<lther tl1<ln a collecti'Je

, ,,65
f0 h' ren f' •

---," ..,-'..~-
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A concern with individual mobility also predominates among Turkish

gccekondu dwellers, particularly in terms of their aspirations for tJ\ei~

children. Evidence from two cities shows that a majority of gecekondu

dwellers aspire to nliddle-class occupations and to middle-class living

standards, rather than to some coliective improvement \vithin the working

classes. The migrants want educational opportunities for their children

and believe that their children could reach the high positions if they had

ability. The prevailing myth is one of middle-class mobility, not working-

class consciousness. On the one hand, as Ozbuden points out, this means

that the migrants have clearly imbibed "modern," urban, middle-class values.

Such values, on the other hand, clearly "present serious obstacles to the

efforts of achieving collective mobility for the urban poor by way of class-

i d 1 ,· 1 . ,,66or ente po 1t1ca act1on.

The critical test of the second generation hypothesis is likely to

come in the extent to which second and third generation migrants are indeed

able to realize their job-mobility aspirations. If, as seems highly probable

in both Mexico and Turkey, as well as other developing countries, a subBtantial

portion of them are not able to achi.eve the vertical n:obility to which they

aspire, then the stage will be set for a new turn to collective political

action: "individualistic pol1tical attitudes may give way to more collective

political orientation, and a radicalization of the urban poor may eventually
-l.

67take place." Their political action, hO\,'ever, is less likely to take the

form of a slum revolt than of employment-oriented or job-based economic and

political action through trade unions and political parties affiliated with

trade unions. The obstacles to effective union organization, howe-ver, are also

gr£:at since so much employment is in relntivcly small firms and a major gnp exists

between such employees and the small numhL of relatively affluent unionized



workers in the large firms. Nonetheless, mobility blockage in the form of a

shc'rtage of middle-class employment opportunities could eventually give ri se

to working-class consciousness, organization, and political participation.

This participation would also derive strength from the status-improven1cnt I'hich

has already been achieved over"one or two generations.

In sun~ary, the opportunities and inducements open to the low-status

individual involved in socio-economic change seem to suggest 3 model Of r~cur

ring choices betHeen mobility and organization. A common sequence. particularly

in Latin America, is as follows: first, mobility in the form of urban migration;

secol~.t:~» for those migrants who become squatters, organization in the fonn of'

neighhorhood associations to secure home ownel:ship and urban services; third,

mobility in tIle form of the search for more skilled and higher paying jOb3;

fourth J possibility, organization in the form of 'lorking-class unions if middle

class mobility is blocked. \{here many migrantG 21'C tenlpornry» as in 1'.£r ica

and parts of Asia, different patterns will appear. particularly in the first and

second phases. And where politics is organized largely on communal lines. issues

and loyalties are likely to cut across both urban·-rural boundaries and class

diffcrerlces, so that the categories of peasant, migrant, and worker are less

likel y to provide a ba8::.s for collective political action. although the i11ter

play of opportunity for mobility and collective organization may still be salient.

For both the individua] and society high levels of political participation

generally and of organization-derived participation in particular art?;, not likely

to be sustained for long. Politicization is usually an int~rmittent and dis

contlnllous proce1;s. To the extent that participation patterns do become institu

t:lorHilized in organizations they may survive in [llrm rut J osc their mea 1,ir:g and

their political significance. For the individuul. political participation in
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general and organization-derived participation in particular is usually a means

to an end, and that end is usually some form of improvement in his social and

economic status. The individual also generally sees his own efforts at socio

economic mobility--thro~ghmigration, education, job betterment--as more effective,

less cos::ly, more direct, and less risky routes to his goal than collective

political action. Where the choice exists, as with the peasant conteniplating

urban rnisration or rural organization or the second-generation migrant contem

plating middle-class employment or working-class organization, the first prefer

ence is normally for mobility. If mobility is blocked, then the turn is to

organization. His involvement in politics largely occurs when he sees no

alternative to it. This is particularly likely to be the case when his eoal

is ownership of land or a home and collective oreanization-derived and class-

or neighborhood-based political action may be neC€ASary. But once this e021

is achieved there will be strong tendencies for a reversion toward nonpolitical

means of personal advancement. In due course, the effects of mobility and

organization alter the distribution of statuses in society and thus provide

the hasis for higher levels of political efficacy and higher levels of autono

mous political participation. In this sense, high levels of status-derived

political parti-c'ipation testify to the levels of modernity and development of

the society. High levels of organizatio-derived participation testify to the

blockages which exist to the mobility of the individual.
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Chapter Five

POLITICAL PARTICIPATION At-~ONG LmJ-INCOHE GROUPS

The last two chapters have explored how aspects of modernization

affect political participation in the society as a whole and at the level

of the individual citizen. This chapter considers patterns of politicnl

participation at the intermediate level of socio-economic groups. More

specifically, it examines the processes through which initially inactive

groups become politically participant and break or are drawn into the

natiunal political arena.

In some ways these processes echo the experience of the industrialized

nations of Western Europe and North America during the nineteenth and early

twentieth centuries. A major--perhaps the dominant--themc of their political

history during this period was the uneven but continuous spread of partici-

pation to middle-class groups, the working classes, specific disadvantaged

grouJ1s such as blacks in the United States, and eventually to women. But

tile political inheritance and the social and economic characteristics of most

of today~s modernizing nations differ in important ways from Hestern Europe

and )-~orth America in the nineteenth century, and to a lesser extent from
~

Eastern Europe in the first third of the twentieth century. Therefore the

patterns and processes through which less privileged groups became partici-

pant in contemporary Asia, Africa, and Latin America diverge from thE. patterns

of earlier-developing nations.
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A. Obstacles to Participation by the Poor

The very poor, both rural and urban, face major obstacles to partici

pation. This was tru~ historically in Western Europe and North America,

and holds in today's developing nations as well.

By "the poor" w'e mean, in rural areas, subsistence and sub-subsistence

cultivators and agricultural workers. We include those 'vho own, rent, share

crop, or· have access under communal traditions to barely enough land to

sustain themselves and their families (subsistence farmers) and those wi.th

even less land or none at all, who must rely for part or all of their income on

wage labor. l In urban areas we have in mind those "'ith little or no education

or skills, who are employed at insecure t low-paid, and dead-end jobs, most

commonly in smali-scale manufacturing and service establishments, domestic

and custodial service, construction, loading and carrying or other forms of

unskilled day labor, and those who eke out livelihoods by small-scale

peddling, salvaging and selling or reworking scrap materials, petty ser-

vices (shoe-shining, car watching) or small-scale illegal activities (steal

ing, prostitution. begging, beer-brewing, or the like). Such persons and

their families constitute perhaps the tottom 40 or 50% of the urban income

distribution in most developi.ng nations. As discussed later, vTe do not

include most 'yorkers with regular jobs in larger-scale modern manufacturing

2or service firms.

The demands of day-to-day living leave the poor little time or eneYgy

for political pursuits. They lack information, contacts, and money for

individual as \-lell as collective action. While::d! nevJIy participant ~roups

risk reprisals from private (and sometimes puLli') illte1ests threatened by
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their self-assertion, those on the margin of subsistence are particular.ly

vulnerable to threats from employers, landlords, or creditors. Moreover,

the poor often e~pect requests on their part to be ignored or refused by the

authorities, and their expectations are usually justified.

The obstacles to collective participation by the poor as a social and

economic category are still more formidable. The most pressing problems of

the poor call for individual and immediate solutions. It may be hard for

them to' see that joint action with others in similar positions will produce

jobs, cash, or medical aid. Low-income strata are often divided by race,

tribe, religion, or language; even where the cleavages are not obvious, they

may draw distinctions on the basis of differences in sect; income, status,

or place of origin which outsiders can barely perceive. Of course, more

privileged groups also draw such distinctions, but often are more able to

cooperate across such lines where joint economic or political interests are

at stake.

Some years ago it was widely assumed that peasant political activity

was hindered by deeply ingrained attitudes of fatalism and deference to

social and political superiors. More recently this assumption has come to

be questioned, in ways ~hich are similar to the re-examination of assumed

peasant conservatism towards new techniques of cultivation. It is now

increasingly recognized that peasant resistance to technical and ea.onomic

change often reflects objective circumstances--a very narrow margin for r,J"sk,

or share-crop nrrallgements which reduce the returns of the, innovation to the

peasant--rather than innate attitudes or sheer force of habit. Similarly)

political passivity often reflects the facts of peasants' life situations

rather than deference or apathy. In many areas laborers, tenants, share-
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croppers, and smallholders alike depend on one or a few landlords, who arc

the sole <,ource of wage employment, assistance in emergencies, brokerage

with government ,fficials, and other benefits. Thus rural poor are often

more vulnerable to informal sanctions for maverick political behavior than

are their urban counterparts who have a wider range of alternative sources

. 3
of employment, credit, emergency assistance, and brokerage.

In urban sett~ngs, dependence is less concentrated and personalized,

and urban poor may be better educated and informed than their rural counter-

parts. Hut organized political activity remains extremely difficult. Job

turnover is high. Many, including domestic servants and employees in small

manufacturing, repair, or service establishments, work face to face with

their employers. Neither of these conditions fosters organization on the

basis of shared economic interests. Neighborhood-based organization is an

alternative. But many of the urban poor rent rooms or bed-space, and move

frequently. Moreover, in Africa and parts of South Asia, much of the urban

population consists of migrants ,,,ho plan to return eventually to their

4
home village. Neither renters nor non-permanent migrants have much incen-

tive to take part in collective political efforts to improve their houses

and their neighborhoods. Such efforts appear mostly umong some of the

.ne\o7('r squatter settlements in Latin American, Turkish, Phi-Ii.ppine, and other

.cities whE.;re most migrants are permanent and many squatter oettlement~ are

corr'prised mostly of fnmilies seeking to estahlish long-term homes and a

decent neighborbood. While such settlements house hundre(ls of thousands of

people, in global perspective they represent only a small fraction of the

urhan poor.

In shoT.t, for most of the poor under most conditions, political participntion
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wus and is objectively a difficult and probably ineffective means of cOlling

with problems or advancing interests. Survey findings reflect these facts:

comparatively small proportions of low-income, poorly educated people are

interested in politics, regard politics as relevant to their concerns, or

feel able to exert any influence on local or national authorities. Ignorance

and strictly attitudinal obstacles--traditional sentiments of deference or

fatalism, or a more modern but equally paralyzing "culture of poverty"---

may buttress the objective difficulties. But the basic obstacles are im

bedded in the facts of life, and not in the attitudes of low-income groups.

Only where the specific life situations of segments of the poor are such that

political participation is relevant or feasible or where effective organiza

tion overcomes the obstacles, will those on the lowest socia-economic rungs

of the ladder become active political participants.

Of course participa~ion is affected not only by the attitudes and

characteristics of the poor themselves (or specific segments thereof), but

also by the receptivity of already established political groups. Historically,

at each step in the expansion of political participation, those groups already

in the political arena (national or local) round it hard to accept as legiti

mate the demands of their social "inferiors" or economic dependents not only

for a share in services nnd benefits provided by the state, but also for a

voice in decisions on programs and policies affecting their interests. Cer

tain forms of participation--especially the vote--were more readily rec0g~_

nized i:lB legit:l.rnate than were other forms--for example, strikes or demonstra

tions. In generdl, the expansion of participation at the level of individuals

wn~ more readily accepted than the expansion of- collective participatiun to

previously non-participant and unorganized groups. Beyond acceptance of
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legitimacy, of course, lay actual responsiveness to some of the demands of

newly participant groups.

In most h~storical instances, increased politicization ~nd participa-

tion by previously inactive groups forced elite acceptance and a degree of

responsiveness. Thi.s was the pattern of events in the expansion of partici-

pation to middle-class groups, and later to uppe~-level working-class strata

in England, in the fight for union recognition in the United States, and in

the struggle for female suffrage, to cite only a few illustrations. In som~

cases elite acceptance of at least formal participation exceeded actual

participation by group members. For example, until quite recently turnout

among black voters even in Northern states has been low, although their right

to vote was not disputed in those states. Changes in elite attitudes and

responsiveness may, then, lag ·or lehd changes in perceptions and behavior on

the part of the newly partici.pant group. The basic point is that they inter-

act. The process of expanding participation cannot be understood by

examining the newly participant group in isolation from the broader system.

At the level of abstract political culture and norms, all but the

most conservative of today's developing nations are far more prepared to

accept or even promote widespread political participation than were most

European elites during the nineteenth and early twentieth centuries. U~iver-

6al suffrage is the rule. Most elites give at least lip service to the ide~

of broad popular participation ~n aspects of the governance of their countries,

although views differ markedly on the range of issues on which participation

is desirable. Those regimes sincerely committed to promoting economic and

social development often (though not always) view broadened participation

at local levels and on certain issueE as important stimulants to initiative,
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efficiency, and honesty. Nost regimes, regardless of their dedication to

development or lack thereof, feel a certain pressure from international

norms to maintain at least the facade of broad popular support. Hor-eover,

thE revolutions of the twentieth century have created some m"are'.lCSS of the

risks of postponing liberalization too long.

Not only acceptance of the concept of broad popular part~cipation,

but also aspects of the organization and machinery for such participation

have been inherited or adopted by the developing nations ..Many of the former

colonies gained independence partly through the efforts of movements involv-

iog middle-class and some working-class and peasant support. In ~ffect,

these nations were born partially prepared for broad participation, although

inc'?endence movements often disintegrated aiter independence. All modernizing

nations, regardless of their colonial experience or lack thereof, can observe

and learn from a variety of past experiences with political mobilization in

other nations. ~lile elites in early nineteenth century Europe could barely

imagine procedures and institutions for mass participation, any more than

they could visualize modern production techniques, today's political leaders

can choose from or combine many patterns. A range of participation "tt'ch--

nology," as it \olere, is already available, although it of'.en needs adaptation

to local conditions.

While broad political culture and aspects of political structure are
•

more open to lower-cluES participation than was the case in nineteenth

century Europe, most members of elites in Asia, Africa, and Latin America

arc certainly not eager to give up their traditional privileges, nor are

upward-mobile middle-class groups prepared to mflrk time while the poor catch

up. Precisely because the political culture is more receptive, the concrete



5-8

realities of resistance to broadened participation may produce even more

bitter conflict than occurred in Europe and North America.

B. Patterns of Participation by the Poor

A random sample of cases where segments of the urban or rural poor

sought to influence governmental decisions, on their own or others' initiative,

would span a great variety of specific forms and combinations. No comparative

or theoretical analysis can pretend to explain or predict these var.~ations in

detail. The short discussion which follows surely cannot attempt to do so.

It can, hOv1ever, suggest the major channels through v.'hich rural and urban poor

are most frequently brought into the national political arena, the issues and

forms of participation characteristic of each channel, and some of the condi

tions under which each is likely to be important. The re3earch of the Harvard

gr0up has explored certain of these channels or patterns systematically and

in depth, and has touched on others only in passing.

Table 5.1 is a schematic classification of the major patterns of

political partici.pati.on by 'lov,'-income .groups. The key characte1istics

which distinguish the patterns are the leaders and their basic goals. These

in turn largely determine the issues on which participation focuses and

its scale and forms. \-fuere leadership is drm·/ll from middle-class or elite

strata, low-income followers mayor nmy not share their leaders' go~ls and

motives.

The first pattern, particularized contacti.ng, is clear-cut and

readily distinguished from the rf;:st. The second, third, and fourth patterns

all involve middle- or upper-class initiative and Ruidance, but the second

and fourth are characterized by different goals on the part of both leade,,:,s
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Patterns or Political Participation among Low-Inco~e Groups

of .\:: t ion
,
/

Form(s)

~petitioning, bribery
I
I
i
I

:Usually voting. Sometimes
!c2mpaigning. demonstration~

I
I
I
I

M~dium or large-scale, All collective forms.
sometimes sustained Voting, campaigning, demon

strations most common.

Individual only,
episodic

Usually small or
medium-scale episod_c

,
I
I
I

Often large-scale, andlAll collective forms.
sometimes sustained Issues are emotional,

therefore some tendency
to violence

of Actio:1
Scale and Duration

!
indir

I

I
I,

! I
jGoals of Low-Income!

T' 'J',. ... { (' -; p..,..,ts' I... (. , '- "- ............. li ....
-----_.~-_._-- .,

Leaders'
Coals

Solve specific
vidual problem

im- Loyalty, fear, or
favors from

and leader(s)

Defend or pro- Same as leaders'
mote national-
ist, regional,
or ethnic interT
ests, or gain 'I

mass support on
specific eco- I

nomic interests 'I

Ideological Improve own and
co~~itment and! peers' circum
or response to Istances
political compe-
tition.

LeaJQ!"sh ip , _

I
!Elite and/or
middle-class

, !
Inot applicable inot applicable

i
I
I
iElite (usually I Protect of

I
rur2.1) or midcUe- prove Oyi:l

class (usually i political
!urban) land- I economic
Ilords, tradi- I interests
!tional leaders, 'I
iforemen, bosses,
I '
i
!Elite and/or
lmiddle-class

!

~~.:.~:-;e of Pa,ttcrn

2. Nobilized

3. Cross-class
ethnic or other
base

4. Externally-led
class-based

1. Particularized
Contacting

5. Aut,not:lous
class-bas j

Low-income
\
I

Solve ow~ and 'Improve o\·m and com- Small-scale, single
cummuni~y prob-:nunity citcur.,stances, shot
lems, gain us~ally through
prestige, sorne- better facilities.
times gain , (We 11, 2ccess road,
material bene- elcctrl~ity)

fits

Collective self-help,
petitioning, publicity.
Occasional block-vote
bargair..ing.
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and follO\o,1ers. \\Thile the differences are clear in principle, the boundaries

sometimes blur in reality. Specific parties or movements in particular

countries may co,bine characteristics of two cc nIl three of these put-

terns. The fifth pattern, autonomous or independent action by IO\o1-inccmc

groups to solve some of their own problems, is'usually qUit0 distinct from

other patterns in terms of its leadership and its small size and limited

goals. But where independent groups such as squatter associations are

numerous, established or aspiring middle- or upper-class politicians often

try to ""00 support from, infiltrate, or capture control of the autonomous'

organizations. To the extent that they become semi~dependent and partiean,

such groups fall somewhere on the border between the fourth and fifth pat

terns in Table 5.1.

The patterns are not meant to characterize the political situation

in entire countries. In anyone countrYt several or all may be present.

In particular, contacting usually occurs regardless of the presence and

extent of other patterns. Anyone area within a country usually shows

less variety. To the ext~nt that the low-income people in that area are

politically active at all, their participation can usually be described

in terms of contacting plus one or two of the other patterns.

Table 5.1 suggests, among other things, that not all political parti

cipation by low-income people is intended (by leaders or follm\'eraJ to

improve the conditions of the poor, individually or as a social category~.

Mobilized participation and cross-class participation are directed to

quite different ends. Both may produce some limited benefits for some of

the poor, either by design or coincidence. But neither is l:tkely to

produce a reorientation of policies and programs in favor of the less
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privileged, nor is such re-orientation the major goal of the participant

poor themselves.

1. Individual Contacting for Individual Benefits

Of all forms of political participation, individual contacting on

particularized problems presents the most clear, direct, and (usually)

immediate link bet",een action and results. The rcsults of all other forms

of participation are often uncertain) deferred in time, and diffused in

incidence. No individual participant can be certain whether his action

will have the desired general results, nor whether or when he will per

sonally benefit. Therefore, des~~~e the fact that contacting may require

substantial initiative and persistenct'" one \olOuld expect that low-income

people might be' mfJ1"e prone to engagc in this than other forms of participa

tion.

Survey data for the United States c':'nfirm this hypothesis. Contacting

for particuladz"l beuefiU; ha~ litt;

economiG ~tatus. But citizefis in

scale are mUlch more likely to e1';g<!~

Nprall relationship to socio-

't third of the socio-economic

',£s than in other political

activities. Thl:: bottom sixth of~'t ,. .:;pnlatton attempts particularized

cor.tacting a good d"~al less. than th average, but the gap between the Fo,ann

score for contacting amon~ this most deprived group ~nd the mean score for

the population as a whole is much narrower than the gap with respe'tt to

other forms of participation. The group next to the bottom in socio

economic status, interestingly enough, actually scores slightly above the

mcan for the entire population with respect to contacting, although they

score substantially below Average on ather forms of partic.ipation.
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Low Status Participation in Particularized
Contacting Compared to Other Means

Mode of Participation
Group Average Relative to
M~an for Total Population

Particularized Contacting

Lowest sixth
on SES Scale

-14

Next-to-bottom sixth
on SES Scale

+4

Overall participation scale -46 -27
VoUnr, -·34 -15
C;mpaign activity -32 -17
Com....nunal lobbying activity -38 -31

Adopted from Verba and Rie;, Participation in America (NeH York: Barp2r.&
fow, 1972). Chapter 8, figures 2 and 4, pp. 132-134.

The fact that those at the very lowest socio-e~onomic levels do Jess

at least in the United States,
contacting than the average citizen (althoughjmore cont'acting than other

forms of participation) reflects at least three factors. }·;any si'tlply lack

information on whom to contact on particular problems. Even given adequatE

information, many are scattered in isolate( rural areas where it is diffi-

cult to reach the appropriate officials. Finally, many of the very poor

undoubtedly are diffident or skeptical that officials will respond favor-

abl y. These feelings are particularly strong ,.;rhere low-income people are

also members of a subordinated ethnic group or caste. In their case con-

tacting requires approaching officials '~IO are not only higher class, but

arl" also probably members of the dominant ethnic group. Thus po~rly

educated U.S. blacks are roughly half as likely as whites with similar ,-

levels of education to contact officials for help with individual prohlpffis.

InJiAn Harljans with no formal education also do substantially less con-

5tac U.ng than uneducated cas tc Hindus.

Ignorance~ skepticism, aurl physical or social difficulty in reaching
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officials limit contacting areong poor people in all nations. In developing

countries an addftional factor reduces the inci.denee of particularistic

contacting among poor people: the range of f~rvice~s and benefits availablt.

to them through government agencies is usually much narrower than in the

more advanced nations with highly developed social security systems. Thus

Wayne Cornelius found that among low-income migrants in Mexico City, only

3% of contacts with government officials dealt wit~ personal or family needs.

The bulk of the demands upon the government concerned neighborhood improve-

ments.

This low frequency of particularistic contacting . . • reflects
migrants' perceptions of what types of needs are most amenable to
satisfaction through governmental action. Perhaps the most impor
tant reason why individual delIl&nds for housing and employment are
not frequent objects of demand-making is that the migrant usually 6
perceives the satisfaction of such needs as an individual responsibility.

Parallel data from Lima confirm Cornelius' finding. Thus, despite the

theoretically greater appeal to the poor of particularistic contacting as

a form of participation, the actual volume of contacting by the poor depends

heavily on the range of government services available to the poor, and on

low-income citizens' perceptions of the extent of government responsibilities.

Where services are knoml to exist, but people believe that officials

will not respond to them or \~ill demand a substantial bribe, they may seek

the mediation of a more influ~ntial or affluent person. Services perceived

as relevant but inaccessible, in other words, divert contacting into

patron-client channels, thereby enlarging the potential for mobilized

participation.

2. Mobilized participation

The obstacles to participation by the poor outlined earlier apply more
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properly to autonomous participation. Mobilized participation, in contrast,

may be part and parcel of the systems which 2volve because of the dependence

of the poor on others. Political support is one of the fe\v ::.oins with whic..h

individual peasants or low-income urban \vorkers can repay favors and aasiB-

tance from tllose in a position to meet their needs. The aggregate effect,

of ~ourse, is perpetuation of the power and control of the individual or

institutional patron. For example, in rural Colombia,

Smallholders in the vicinity of large holdings, tenants, sharecroppers,
day laborers and squatters alike have fashioned a rr-~dus vivendi with
large landlords based to a greater or lesser degree on a patrcn-clierit
relationship, or clientelist politics. Within this basic pattern, the
local large landowner generally determined Hhich party and candidates
would be supported in his zone of influence, and in return, occasional
benefits were provided for the pe.asantry. \-l'oen the landlord's party
was in power, government jobs, road repairs, and perhaps rtgricultural
credits might be obtained. v.TJ1en the landlord's party was uut of power,
of course, the benefits tended to flow to the loyalists of the other
party.?

That similar mechanisms are at work in those rural regions of Turkey least

affected by economic and social change is strongly suggested by statistics

on voting turnout in the elections of 1965 and 1969: the turnout in rural

areas was negntively associated with indices of village development; more-

over, the greatest drop in turn~ut during the decade of the 1960's

8
occurred 1.n the most advanced villages.

As the Turkish data suggest, traditional relations between landlord-

patrons and their clients tend to erode with modernization. Flexible

leaders may be able to convert new elements of the rural situation--

government credit programs, agricultural extension, the spread of public

schools--into new means to maintain their followers' dependence, by acting

as brokers between these followers and publj,c ox private outside agencies.

But often the domination of the single patron is fragmented. This does
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not necessarily free the peasant for independent political action. He

may find that he now depends not on one, but on several people--~or example,

the landlord, who still provides his land; thl local party boss, who may

control the flow of credit, and the storekeeper, who loaned him money when

his child was ill or his daughter got married.· If the interests of these

three compete, the peas&nt may be paralyzed politically. The breakdmm of

situations which permitted widespread mobilized participation does not

automatically mean that other forms of participation will occur.

In the cities of the United States in the late nineteenth and early

twentieth centuries, political machines played a similar role to that of

the rural patron, offering assistance with employment, emergency aid in

cash or kind, brokerage with city authorities, and other possible favors

in exchange for votes and occasional cc.1mp;;ign "ervicc". In most contemporary

modernizing nations, parties are too centcalized, resources too limited,

and national control of revenues and expenditures is too strong to permit

the evolution of urban political machines on the U.S. historical model. 9

But modernizing parties in single or dominant party states may mobilize

support among the urban poor for ideolog:ic.al reasons or to balance off

opposition fr.om other quarters. For example, the PRI in Mexico may provide

a neighborhood with water pipes or street light~~ send a medical team for

several days to offer To"tine treatments. or extend emergency aid for fire

or flood victims. In turn, the party expects a sizeable turnout at the

next election, and a supply of volunteers to be bURed into the center of

town on special occasions to Rwell mass demonstrations in support of the

regime. Usually a c;:Jdque--a local "hose vaguely analagous to the historical

ward boss of American ci.ties!..-acts as political broker or middleman, working
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for benefits (and the perpetuation of his own power) for the neighborhood t

and taking informal responsibility for orienting and organizing his

followers po1itica11y.10 More ideological pa~ties may demand more sus-

tained and active demonstrations of support.

As this example suggests, the boundary between mobilized participation

and'other patterns is blurred. Parties in competitive multi-party sitl1a-

tions~ peasant unions, and other organizations also exchange benefits and

favors for support. In principle, the distinctions between mobilized par-

ticipation and other types of externally-organized participation are
in

fairly clear. The mobilized participant is not interested/,and may not

even be aware of the intended effect of his action on the government. He

acts from respect t loyaltYt or fear of the leader, or in exchange for past

or future favors from him. In contrast, the participant who votes or

demonstrates in response to cross-class appeals or on the basis of per-

ceived class interests intends to influence the government on issues he

views as important.

In practice t however t union ~rganizers or party workers allegedly

concerned with the welfare of their followers may capitalize on loyalty or

f~ar to generate more intense action, or action directed to goals different

from those \'Ihich tIle participant himself \.lould choose freely. Conversely,

cases ,rllich appear to be clear-cut mobilization upon closer examination may

turn out to involve some degree of autonomous self-interest. Thus landlords

may be able to persuade tenAnts or sharecroppers to oppose land reform, if

they believe that land will be distributed not only to present tillers but

also to landless laborers, some of whom may come from distant regions nnd

be viewed as outsiders. The hard fact that the poor must depend on the goodwill
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and favors of the more privileged quite literally for their daily bread

means that they are always vulnerable to manipulation. Simon-pure

mobilization is the extreme end of a spectrurr of participation patterns.

It is as or perhaps more rare than purely autonomous Dction ~holly free of

manipulation or pressure. Most exterp.ally organized participation by the

poor irivolves substantial ~~nipulation.

3. Cross-class particip~tion

Mobilized participation implies that the participants are directed

to act so as to further the interests of the leader or mobilizer. But low-

income people may also be encouraged to vote 0r take collective political

action in co-operation ",ith nOll-poor, to foster shared goals.

Although middle-class groups usually take the lead on anti-colonial

and nationalist issues, such issues obviously cut across class lines and

prompt participation at all socio~econoIDic levels. Thus overa.ll levels of

participation in many former African colonies dropped sharply after inde-

p~ndence Has achieved. Other issues IDe)' al~o crystallize cross-class

collaboration. Inflation in general, and p~rticularly increases in the

prices of staple foods and bliS far~s arc likely to arouse the ire of lower,

lower-middle, and middle-class groups alike. Noreover, the same corrective

actions can be sou!"ht by differcn t classl.'s. Under-Cl'1ployment and unemploy-

ment, in contrast, seldom provide a focus :or cross-class cooperation,

even though both Im..1cr and lov:cr-middle-class groups are affcc ted. Unlik~

j_nflation, unemployment takes different fOlms in different socia-economic

strata. The truly poor, especially those with dependents, cannot afford

to rCtn~in unemployed. Instead they accf'vl insecure and badly paid jobs.
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Open employment is disproportionately concentrated among young men with

middle or even higher levels of education relative to the society. In

Latin America an-l parts of Asia, this TUay mear. high-school graduates; in

I

Laeos or Nairobi it may mean those who have completed elementary schoo],

the ~;u-called "seventh standard boys."ll The flulnt is not Iwrely that

some groups are underemployC'd or badly employer! ,md others openly un-

empJoyed, but that the kinds of jobs they will accept, hence the types of
.'.
governmental action viewed as necessary, differ. Therefore a coalition

built on issues of employment is more difficult to create than one focllsed

on staple prices.

Political participation triggered hyspeci.fic issues which cut across

cJ a:;s lines tends to take the form of demonstrat.ions. The demonstrations

rn~;y be in support of the government, as is usudly the case in lta1illil<QTlalist

crises, or in protest against rising prices or other issues. The latter

m:>)' become vi01ent. Such issues of course are [llso grist for campaign

mills. "Populist" political leaders in particular are likely to campaj.gn

in lOI-incon:e areas on issues of risillg prices and the need for public

'-.'arks to gcncHI te c:mploylHent, \.,1hile o.ppc.::tling to groups [! fn.' steps hi gLcr

on the socia-economic ladder ,,;it:11 the same att<;ck~~ on inflation, some\.Jhat

diflcrent proposals Tf~f'Jlrcling e;uployment, and c;dditiollal ibsues such as

inequitable patterns of taxation.

In nutiot's y,Then~ ethnic, relif.louS, or Unguistic ties are stror:g

n;ld cut acro~s class lines, urban poor are lihely to take part in politics

not as a socio··E:conomic cC1tegory but as mcnhc'rs of their various ethnic or

OtlilT group~~. Indeed, in such 11<1 tions con:J'-:lm.:tl loyal tiE'S are likely to

provide the 1I3in channel through "'lldch poorly educated and Im.,J-incom(' gnHlp~;



5-18

arc brought into politics. Ethnic emotl()ns can generate f'xtrcmely hjgli

participation rates at all socia-economic levels. Tn GuyanA, for example,

tellsioTlS between (East) In<lians and l'\q;wC's p(~clked i.n the carly 1960' s;

the turnout for the general elections of 1961 "'Jas 89. ll%; in 1964 the turn

cut reached 96.9% of the electorate!12 rolitical participation based on

etllnic identity is often very emotional, and is probably more violence-prone

than other patterns.

Participation by the poor under such circumstances reflects a blend

of mobilization, material self-interes t, and cOll:Immal loyal ties. Political

leadership, in divided no less than in Ilomogeneou8 societies, is almost

wholly in the hands of middle- and upper-class people. Within each ethnic

cOfmmmity, poorer members are likely to depend econoll'lcally as well as

politically on their more fortunate c0-ethnics. In rUTal 8reos, land,

etlJ('loymcnt, and credit Clil are linked to ethnic ties; in urban areas jobs

and often housing may be channeled vir.tl!ally f;:lItircly through ethnic

nechanisTJs. Particula-c government Bf.,cncics or offices, specific private

fiJ:P~s or \oJlwle: fields of economic actl vily 2 •. 0- the preserves of Tlarticular

(~thnic groups. Even if a "quota" systc-m evolves in some fields or agencies,

vlell-positioned members of each ethnic group contraJ. the allocation of their

quota to less veIl-off co-ethnics.

Thus in r:ocieties \,'here cthrilc: dtvision:; Cllt across class lines, tile

10'..,r-income 8[',J:'1.cultural "'lorker, s1Jb~;lslcflC( fiJl"lIlf,r, or urbcll1 \lorker lIiay l)e

enccuraged to vote or demonstrate by his co-ethnic landlord, employer,

village elder, or ~vcHd bOBS, and l:l;lY act largely or portly from respect.

for or fear of these indivicluals. Rut the same individual is also likely

to [pel a 1'(';;1_ sense of cow/l1ul1al ]oy,.lty, of r(~l\l("l·al\ce or anger at the
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prospect of "the others" taking power. More?v~r, while he may resent

more fortunate co-ethnics and believe they are haughty and unresponsive

to his needs, hf> probably identifies his own ·'.mmediatc mater:l.al welfare

and/or long-run prospects with communal political power. If his co-ethnic

relatives and acquaintances lose their civil ~ervice positions, he or his

sons or nephews lose the possibility of jObR as clerks or janitors. More

broadly, policies which increase opportunity for his con~unity are desir-

able even if the immediate impact on his o~m life is minimal or, perhaps,

negative. The Malay rice cultivator is not likely to gain personally from

·a language policy which permits use of Malay for university entrance exami

nations. But his bright nephew may benefit; in any case the policy in

creases opportunity for Malays. ~loreover, the issue has sy~bolic importance.

The Indian laborer on a sugar ebtate in Guayana does not benefit from rice

marketing board policies which raise the price of rice. Indeed, he may

have to pay more for his staple food. But most rice farmers are Indian.

Perhaps the sugar worker dreams of acquiring a few acres and becoming a rice

13farmer himself some day.

In short, ethnic loyalty is a powerful factor activating low-income

members of ethnic communities, even though their middle-class or elite

leaders are not likely to focus on the special problems and needs of the

urban or rural poor. As a corollary, leftist parties in general do

extremely poorly among low-income groups in areas where cthni. ties are

politically salient and cut across class lines. 14

4. Externally-Led Class-Based Partic~.2Etjon

The cllunnels of participation most likely to encourage some revision
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of development priorities in favor of the less privileged are, obviously

enough, parties and other organizations which focus on the problems of low

income people as a social class. Indeed, the notion of "participation by

the poor" is often used in such a ,Yay as to imply this kind of focus. In

its extreme versions~ such participalion is the social revolutionary's

dream and the conservative's nightmare. In its various Marxist variations,

such participation in principle rests on growing class consciousness. Such

consciousness, however, is not automatic: it calls for pervasive indoctri

nation, and is often a result rather dian a cause of radical regimes' taking

power. More moderate and less class-conscious versions of class-based

participation are organized by peasant unions, occasional farmer-worker

parties, and to a certain extent by labor unions.

Few si~eable political organizations or movements are primarily con

cerned with low-income people. Some (though not all) Socialist and Communist

parties meet this descd.ption. Host, hm.Jever, split the1.r concern bet\.Jeen

10H-income groups and the more secure and comfortable though still working

class strata of organized industrial Jabor. Most labor unions are pri-

marily concerned with the latter group, and only secondarily if at all

with the problems of that large fraction of the urban working class which

holds poorly-paid and often insecure jobs in construction, small-scale

manu[ucturing and services, peddling and scavenger-ing. Some non-Narxisl

part ie!;, usually based lurgely on ntiddlC!- or upper-class support, may be .. '

influenced by ieleology or competition or both to broaden their appeal to

encompass low-income workers or peasants. Examples would include the

Chilean Christian DemocrntG~ or Acci6n Democr~tica in Venezuela. The inter

ests and objectives of sueh parties arc c.Jearly multiple and often ilicon~Jh;lcl1t.
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Peasant syndicates are of ten, branches of parties which embrace a range of

classes. Moreover, even within their own ranks some syndicates attempt to

ally small and lledium-sized independent farMers, subsistence farmers, and

agricultural workers in a (usually uneasy) coalition. In short, improving

the situation of the poor is rarely the sole or even the major goal of even

those parties and unions which make a serious attempt to organize support

among the poor.

Indeed, the most striking fact about lower-class-based participation

in developing nations is its rarity. S1-nce rural and urban poor constitute

the great majority of the people of most developing nations, they \-1ould appear

to be an obvious political resource. Yet until recently, with the exception

of the less developed corr®unist nations, there has been remarkably little

effort to organize and capitalize on this resource except on the basis of

cross-class appeals such as nationalism or ethnicity. And where attempts

have been made to organize the poor, they hGve usually been short-lived

and ineffective.

~1Y are effective. class-based appeals to the masses so rare? The

problems lie both in motivation and in organization.

'[he poor are difU ~ult for outsiders to organize. Skepticism that

political action is relevant or effective, internal divisions, unstable

jobs and residence in urban areas, limited time and energy and zunds in

both rural and urban sectors all are serious impediments to parties, unions,

and other organizers. Often, moreover, middle-class and elite biases

and ignorance compound the problems. Porty workers may believe that slums

and squatter settlPIncnts are hotbeds of fjocial disorganization, vice, and

crime and may be correspondingly reluctant to work in such places. Rural
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organizers must usually be recruited from rural or small to\·m residents

(some of whom may have had some urban experience), since urbanites are

likely to rega~Ural assignments as tantamount to exile. Once in contact

with the poor, attitudes of distaste, fear, or paternalism are difficult

to overcome and to conceal. HOHever, the most .important questions an

aspiring outside organizer of the poor must answer focus on resources

and staying power rather than mannerisms. Before they will respond, low-

income people must be convinced that the outsider has the contacts and

the resources to acco~plish so.,...,thing useful in their arena, and. that he ,

15will stay long enough to folloTI1 thr.ough and protect them from reprisals.

In pU'rsuing nel" sources of support, estahlished parties and other

organizations must also take care not to alienate old supporters. Thus

urban party organizctions in the United States songht to mobilize black

in-migrants from the 1940 1 5 and 1950's, but they have been most reluctunt

to elevate black politicians to positions of responsibility l-lithin the city

hierarchy. The Democratic Party today j s more generally torn betl"een

appeals to underprivileged groups and the imperative need to hold lower-

middle-class and ~stablished \lorking--class support. Church groups in the

United States and elsel-ihere ,,:hose concern for poor and minority people has

led them to ndvocat.c nnc1 encourage politic,",l p;,rU_cipation by the poor

risk antagonizing thej.r middle- and ul.lper-claf;s members.

In mcdernizing nations this prolllcm applies particularly clearly to

the role of labor unions vis-a-vis tlle urban poor. In nruch of Latin America,

l\frica, and Asia tlte urhan popula lion is gl"m.;JIIg at rates of 5% to 8% I)('}.·

year or even more rapidly, while el::ployment. ill modern manufacturing cllter-

prises expands at roughly 3% to 4% annually ;1 t best. Unions are strongest
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and best organized, in general, in those segments of manufacturing and

services characterized by large, modern, and often foreign-owned units.

Workers in such enterprises are more skilled, more secur~, earn more in

wages and fringe benefits, and are better protected through existing labor

legislution than the much larger fraction of the urban working force

employed in small-scale manufacturing, domestic or other personal services,

construction work~ day labor, or peddling, not to mention the large nun~ers

of wholly unemployed. The unions, in other words, represent a labor elite.

While this has always been the case to some degree, in industrialized as

well as modernizing nations, the size of the labor elite relativp. to the

total urban working force is smaller, and the gap in living standards

between it and the lower stratum is wider in many developing nations than

has been the cas~ now or in the past in the industrialized nations. The

interests of this labor elite clearly conflict with those of the less

privileged majority on issues of wages and employment, though not neceG

sarily with respect to other issues such as prices of staple consumer gcads.

Therefore unions and union leaders concentrate on preserving their favored

position. They tend to be indifferent or even soulewhat hostile to the

interests of the urban poor.

One of the few instances where a party hehvily dependent on support

from industrial labor unions has also been active in mobilizing low-income

urban migrants occurred in Northern Italy. In this case the Italian

Communists may well have judged that, because of Northern Italy's spectacular

industrial expansion, they could afford to revise their earlier, rather

hostile position to\vards rural-to-urban migration and bid for support from

the influx of rural newcomers to Northern industrial cities. In a dynamic
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economic context, the wages and benefits of established workers were not

w~riously threatened by additions to the m:ban labor force.

In view o~ the difficulties of organiz~ng either :ur~l or urban poor

on any substantial scale, and the risks of alienating ~:,lablislJed sl!PP(lrt:('rt..~

in the pro'.:ess, powerful motivations are ::cquir(:d to push parties. govern

ments, or unions it,tc a serious bid for susta ined lOH-im:om2 support. The

most cor1lI\on motivations are strong political cO:llpetition and/or intense

id~ological commitment on the part of party leaders. In Ule absence of

one or the other, there may be spo~adic and superficial bids for support-

campaign speeches in low-income arEas, perhaps a party or tlle distribution

of cluthing or toys in an urban slum--but no susta:l.ned organiza::ional

erfort or corndtment in terms of policies and jY.(ograms.

Thu~ tl-,e two nations in Latil; Alilericn ~·.'hl.:re parties huve most

energetically and systcmatically f ;r"ued t 1 suppert of urban and rural

poor (as distinct frnr;; organized iridustrial laonr) are Venezuela and Chne.

In Venezuela from the mid-1930's, the J:1iddle-class leadership of Accion

De~ocritica ~orked llard to build mass ~upport in urban as well as rural

areas. Their pe.::-iod of control frofl' 1945 to 19Ld3 enabled them to con

solidate rural support L; providing rural benefits. During the period of

l'erez Jimenez' f> authori tn ;:-j.aQ rule, they wc:re bet ter able to maintain

tl.cir. rur:!l than thp.ir urban cadn:s. After the fall of P"rez Ji~nenez,

bG!.h opp0sition porties c'lJd AD cOH,pcted vigorou<,:1y for control of muni

c~val CGllPcils and t:1:" votes of the low-incoLlc J~'.rrlos. Hon~ovct, tllc

Christian Dunocrc~ts) h,pnssed by tlw SUCCEoSS of fill in the r\lral niens,

hq;:Jn to pl css [or rllr;d. ~.upport in the one rl'~lon \.;}wre tl)(~y <-,].ready L:·(!

SOI'·C stren~th; net only \'lcre they ~;uCCCSSilll in thif; rer).Oll, but later
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moved to challenge the AD monopoly in other rural areas.

In the case of Chile, strong competition coupled with ideology led

Marxist partied t~ the 1950's and early 1960'( to systematically develop

ties with low-income urban neighborhoods, and to seek similar influence

among agriculturel workers as well as among th~ org~nized mining and

industrial unions which long had been their st:::-onghold. The ':..lristian

Democrats follm.,red suit in the 1960' s) and 1,. ..Jre conservative parties also

vlere pressed into bidding for 'poblacion votes.

In Italy a partly parallel pattern evolved. The Italian Communist

Party ~as the first to perceive ~nd respond to massive rural-to-urban

rrigration. In the 1950's and earlier, they had supported legislation

dating from the Hussolini ·era which restricted movement from the country-

side into the cities. As Northern Itsly's econolric beam reduced the threat

of in-migration to tne wages of established workers .~o constituted a major

part of their support, anu as the dimensions of the @igration began to

becom~ apparent, the party moved to revise its position. Conferences

on migration "rere held as early as 1957; in 1962 the party organized "a

highly effective campaif,n to aid the incoming migrants and to become the

political party of the migr~nts a la Tammany Hall. The Co~~unists became

the' major poli tical force in the immlgrDnt neit;ilborhooc!s, \.;ith a practical

1 f d .. d . . -{ . .,16mODOpo y 0 propagan a, organlzatlon, an lnlt~atlve. Catholic organi-

zalions follO\.JCd suit, recognizing both the searl' of the r;c\.,r social problcI.l

and the poli tical threat shortly after the COiilmunist Pal _"':/ initiativ(>.

The strrlt egy of ANl\PO in Co1oTIlbi.:l is sirr,ilc.rly a product of severe

co~pctition a~d perceived opportunity, althou01 the element of ideolJgical

COllllllitment is at hest lIIud. \\·eaker. LeLally banlled throu~;hout the 1960's,
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ANAPO sought to break jnte a political arena monopolized by the tHO tt.1d.i-

tional p,:::rties of the nation operating \yith:i.n a constitutional arrangc''''('Ilt

shielding them from any save internal or sjllirter opposition. Despite a

good deal of rhetor.ic I neither l'1ajor paJ.-t)' had lPoved effectively :':0 relie\'~

housine; shortages, unemployment, and other problems, part icular 1y as thC'[;c

bore on the bottom half of the urban population. FrOll the late 1960's,

t.NAPO souGht to capitalizE: on this situation by energetic organization

and campc:igning in the low-income urban areaf.;. By 197U the aspiring party

had extenQed its efforts into smaller towns ana, to a lesser extent, into

17
rural areas.

Given the desire to organize support among urban or rural poor,

access to resources to win and hold thEir Sll?port clearly is an important

asset, and lack of such a2cess a serious handicap. In Venezuela, for

example, the ProvisiollEI Government whicll replaced Perez Jimenez in 1958

launched a massive. 1']?on de EII:'Eq~encia to crcate jobs and c'lannel resources

to 100y-income urbanites, in part in order to meet high expectations for

irnprovcu:cnt aftel.· the dictc:tor I s fall. UPI'Gsition par.ties, strone; in low-

incOlile llPip.hllorh()oc1~:, used the res()urces to consolidClte tllP.ir cl.::lim to

leadership in the barri.os. An elected gO'Jern.ment controlled by Acci6n

Democriltica took office early in 1959. ~hile AD had strong rural support,

it had run E.'xtreuel.y poor] y III low-incoIll(' urban cncas. In August 1959 the·

counciL~ .:eye t!lfcl"C;;[ter st<Jrveod for resources. lIo\.icvt>L, national contra]

alone \oJdS not: enc)ugh; in Carac;,~; <lod other d_ties vllle)"0 the opposition

cOlltrn1l·.,d the Llunicip;d. f',0Vl'l"p;;:,-,nls, efforl.:.; to ~uh~;t1.tllte AD for ol'po~;j·-

] h . I h1 I d I] i j d . - f ' ]. 18tion . (';](1'. r!~ lp ,:t t lC neig ,)(l1" 100 c\'e ran· nte sc'rOllS lil.Clltl('~;.
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Successful stimulation of political org.anizaU.on among low-i~come

groups is affected not only by the commitment, skill, and resources of the

non-poor organi~ers but also by the precise life-situations of the groups

they seek to activate. In rural areas, several different types of circum-

stances may facilitate the organizers' task. One such set of circumstances

is the absence of a stable rural social structure with established patron-

client networks. For exampl~,

In contrast to Colombia~ where peasants live for generations in the
same villages dominated by a local landowning aristocracy, Venezuelan
peasants have characteristically been perpetual mi~rants. ~lost

Venezuelan peasants were slash-aod-burn cultivators (conuqueros)
whose livelihood was gained from farming ~mall plots of unoccupied
land. Living in isolated villages and paying no fees for land use,
the conunueros would f2rm the land until jt became exhausted and--'----
then move 0,1 to a nC\·7 locality and lepeat the procc:;s. The dinrcnsions
of this pattern can be seen from the 1963 survey data, which revealed
that 1137 of the peasants had lived in three or mar€:: different t.OKns
in their livea. 19

Under these circumstances, the efforts of Accion Democratica from the late

1930's on to organize peasant syndicates not only met little resistance

from entrenched local elites, but offered the peasants services and assis-

tnnce for \-:hich there \-:ere no alternative sources.

A sharply contrasted situntion--a polarized rural society where a

few wealthy and absentee' landm.mers farming on a modern capitalist basis

r.onfront a 1P.Cl:,S of \'!C.lgc laborers--~~so offers fertile grol'":J not only for

poL tical organizati.oll of the poor, hut also for specific"jly radical-

leftist orr,anization. This \.as the case, fo:: example. in parts of rural

. 20
Iud y as early as the last decaJl'~; of the 1l1lictcenth cent ury.

Similar politic~l results Illay flow from a third s~t of rural condi-

tiolls: high populi'lio!1 density combined \,Jj tit a hip,h proportion of Lmlily-

sized or sljghtl.y sm~Jler sharecropp~r farms. Tills is particularly true
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In conlTost, ,,,here be is typic.nlly 11 a

10c;1l resident farm(~r) firmly embedded in : he c:o;r.n~unil.y nnd actively engaged

in and krio,,;ledge ...blt' about thf' farm enterprise, the L:ndl(lnJ-tenant rela-

tionstdl' may "(.;ell be a mutually supportive and h3rmoni nus one. II Leftist

radical or\?.:mizations ;:mong categor:ies (If peasants ill p<.a'ts of ItLl]Y <Jnd

India fit th2 requireUicnts of population I'ressure, t0n(lcncy arr[lnL'J'ru~nts,

and absentee landlordism.

A fourth pattern may occur where tllf're is a sub,JtanLial cOinmunity of

free or independent peasants ,,,ho mm land enough to provide their basic

livelihood. \~lere such a group exists, as in Germany and parts of Eastern

Europe during the jntsr-war period and in some parts of contemporary Asia,

it provides a reference group for other str;lta and a source of leadership

[or pol:itical pal ticij:8tion ,,;hich lIi2)' ]('ml either to\.'Clrd~3 J:auicaJislli or

. 21conserva t).Sir,.

It is I"ore difficult to idel',t:ify p'.>.Tticular conditions ,.;hlch facili-

tate externally-led political organizatio'! in urban settings. Employment

and economic circumstances of the poor vary Morc within each city than do

tbe cirCt'ltistances (If the, rural I'('or in <~:lY Vlrticu];n [Teo, but the overall,

piclll1'C: prohably v<lri(,s less fi'ot-· city to ('1 ty tkm it docs in di[[er0I1t

rural areas. In p;'rticul,Jr, in fe\ .. cit'ie:; is it [('3siblc to organize

loany of the poor on the OAsis of OCCUp;lt~on, sbll·C'd economic slatu~, or

::oci;;1 i;rudps .:hieb offer a k:I,dlc for Oll;;:iniz;:Uon. In other \Iord:;, in

III bi1n ; rC;Jf; t1Jc f',pOC j.f ic cconrll'lic :;1 I d:i r '10iL of llll~ h:',lk of the Jloor J:::1Y

he .1 c:.;:: il:1port;~nt th;\n in ruraJ ;Jrca~' as df u'rmin;mls of receptivity to
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outside organization, but social structure above the level of the family

may play a larger role.

To summartze, in both rural and urban a~eas the probability of

large-scale externally-led organization of the poor depends larbely on

factors other than the characteristics of the poor thcmselves--that 1, C"oJ,

factors such as the extent of party competition, the ideologies of one or

more parties, and access to resources on the part of both government and

opposition groups. But the economic circumstances and social organization

of the poor themselves also affect their receptivity to outsiders' efforts

to encourage political organization. In rural areas land tenure patterns,

tenant-landlord relations, and population pressure are particularly impor-

tanto In urban areas the extent of social organization among the poor 2bove

the level of individual families affvets the feasibility of large-scele

externally-directed organization.

5. Autonomous Political Participation by the !'oor

If prospects for externa!ly-stirnul~ted and directed political parti-

cipatton by the poor arc limited, so too in different ways are the pcssi-

bili':ics for autonomous orgnnb:ation ~~,,!()ng the poor themseJves. In theory,

autonomOllS organiziltion short-circuit!=' the problems of coal Ltion politics

ane ambivalent rniddle- or upper-class lC.:ldership. l'foreover, the poor

thenlt~c. lves should be better able than Otltsiders to define their own prob-

lems and determine their own priorities. In practice, however, the obstacles

to pffective organization and action ar~ so formidable, and vulnerability

to co-option oc n~pression ['0 great t ha L autonomous political organization

is raJ"c. Where' j t app('ar~, it is lind leG in scale (the number of people



5-30

involved and the geugraphic area covered), modest ill scope (tile ranf,L' uf

is:;ues addresr-,cd and the extent to "':'hich the gov(',·ntrent 3cticn sou~ht

elltailt~ major con_nitments or drastic chi1n~e), rnd of short duration.

Autonomous or self·-led political participation by tIle' poor is r.lost

c0:iwnly chnJlneled through community d~~vel()IJmcnt 2nd c00periltive or~iillizii-

tions in rural areas, and neighborhood il:1provcr'C'nl associatiuns in the

cities, particularly in ~quattE.r f;etU('m,'nU;. These oqan.lz<'1tions em t~.d~c

hold only if certain conditions are met.

hir;h prioritx. Priorities are det,>rmincd larLely by curre~nt life sicu::':ions

aDd plans for the future, Thus residb1ts in a f;c/uatter ccmITIunity are likely

\

to share a strong desire for piped ,-idler, electricity, :'11(1 title to ti> ir

",bout furthe-c cor,iITlUnity ::'nproven·ents--paved streets, a cC'mr:lunity center,

;~ pu1J1ic telej:hone--thnn about oth('l ~;o".h: \:hidl c,:nnot be promote,) E f f vc-

live] y thro\J[.h ne.ighborhood-based (;011Icth'e PC l jon, such as p1acin!:" G son

ill ;'econdary school or achieving 0U;I.Q j<;1> S('Cllf j ty. L' ILlny of the

c1'[,dicatio11, subjl:ct to high crjtr,e L:tcs, elC.), theE t111cy Hay nut b,-

'lillagl'f; ill :-:evcral yecrrs-·_·as do r:,:my of lhe J'(~~jdr~nt:~; of /,fric<1Jl ;;nrl
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residential area they regard as temporary.

(b) The problem must be viewed as aPE!opriate or plausible for prompt

and specific &oHernmental action or assistlinc r • Many problems cornman to

most low-income peo~le are not so perceived. For example, surveys among

such groups repeatedly find that unemployment and underemployment top the

list of problems confronting the respondents, and many believe that the

government should do something about the problem. Yet with the exception

of sporadic and sho~t-liveJ demonstrations by unemployed youths (often

from lower-middle-class backgrounds, judging from their level of education),

political participation among low-income groups Is rarely organized around

the issue of unemployment. One can surmise that despite- the problem's

c.rgency, pressure on the government is not vie\-led as a plausible way to

find a job.

The problems most obviously appropriate for prompt and specific

government action are those created by the government in the first place.

Thus the threat of eradication of a squatter settlement commonly triggers

protest by the threatened residents. A drive by the Government of Ghana

to ej-,.dicate swollen shoot disease in its crucial export crop of cocoa

by destroying diseased plants mobilized peasant protests dnd obstru~tion

efforts 011 the part of farmers who had not previously beef! particularly
I

active in pu~itics. Similarly, acknowledged government responsibility for

a partLcular task or problem causes residents to direct their appeals and

efforts toward the government. In Seoul, Korea, squattecs' associations

arc rare. But residents of Im·.'-cosl "Citizens Apartmer,ts," built and

maintained by the municipal government to house those dislocatei fran,

eradicated squatter settlements, have formed tenants' associations \~hich
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"2
pres~ the governm~nt actively for repairs and irnprovemcnts.

L

(c) There must be BOnte assur:mce tlwt the 1w Tlcfits \:i 11 1,(' skncd

the n-·\,'nrds. Olle means of providing f'.uch .1SSUrarlCL~ is by L1:c indi.vj~~i1Jl['

nDtt.1n:~ of the benefits sought. Alterllc.1UvC') y, tight socL,l ('"L'(,,5ioo r.::'y

provide assurance that benefits will be fairly sh:.ll'eJ. Such cohesion n,~y

be C':1ccur.1ged by " variety of facton;;: ~;Illall or rl(x.Jer2te size; clear

boundaries; hOllJogeneity ,,'ith respect to ethnicity, life cycle stage, and

socio"'cconomic status; 10\0,' turnovr>r; sltared e:-::)C'r':'c.nces such a~; initiation

of the settlement by invasion; and/or tr~ditionaJ cultural patterns of

comTIlunity cooperation. Finally, trustpd and respected leadership can

;1150 help to provide aSSUT3nce that b8til'fits vlill l>e fairly distributed.

Cc,nv·.:J. seJ y, o,lli:picion of the leader I:; r. ·..·t.ives is 0;:(' of the rio~;t comi'1on

oln:tacles to collective C':ction in lop-ilLor'c cOI!ir:Hmilies.

<lcl,icvj'ng the (:('~,irpd l.r,sults throuf:h c.nllecLlve roUtJcal action r.i\lst

or 1,()liticaJ, :inJividu<ll (iL coJ.lc:.:Uvc.

In Seoul, t:orea, jnuivi(lual political C!l;U:lll>]S seem 10 provide;1

P ;'I]'! i; J a 1 t (: rll ;.! j v p l 0 (' c] ] I' c: t j v e a l' t ion j 11 ~'. q u;, t t e r set l] ('i ; C']l t :;. S 'III ;; IIi' j'
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comparatively high levels of education, and tlleir ethnic homogeneity.

The political climate does not encourage such associations. Equally or

more important, incentives for associations ale weak. The city has

provided most settlements with water and electricity. Legal titles are

the remaining high priority goal. Until recently at least some of the

more affluent squatters could acquire title individually, by negotiating

with (and unrloubtedly paying) the appropriate authorities. This was a

more direct and probably a less risky means of obtaining title than col

lective political e££ort5. 23

The contrast bet~e~n patterns of activity by squatter associations

in Santiago, Chile, and in Liga, Peru further illustrates the trade-off

betweeL independent collective political participation and alternative

solu tions, in this case non-politiCill Be t ion. Neighhollwod association

activitles almost always combine elements of sC:'lf-help (in the form of

labor and funds raised through dues or specinl contributions) with some

degree of reliance on government or other external assistance (in the

form of money, materials, tEchnical aid, and nc'cessary lJc'.Lr,lits). But th:;

mix rf self-help and pelitioning or lobbying v~ries tremendously. In

Chile, ~]herc both g,ovcun:.ent and much of the opposition 1J;jV"~ been hiEhly

rf'~ponsi\'e tu pressure~; [rom the urb:!l1 poor, the associal-\.-ns' activi ti2S

in general stress lobbying and petitioning. In Lima before 1970, squatters

\~erc lc:rgc1y on their o....'n (\-.'hile benefitting {"rom a taciL lenient policy

towards est~bli~hing new settlements and [rom sporadic ~d ucpredict2;;lc

astdstancc [rom certain a~-:l'ncies). The E'xtcut of indL'iclual self-help

(in how,in~'J \--L1S unquL:~~llonably L'}r !~l"('at:l'r, ;!lId rOI1lr.ll1l1;~] self-help efforts

apP('ared to be ('on51l1('] ;;hly more e);!-l'nsi\'C' them in Chile.



5-34

Still a third a] ternative to various \lICD.I1S or" inil't"oving local ce,r:(': .

tions is to leave the area and seek better residentiAl Dud/or economic

conditions elsewhere. This is of course the "voice" verS1I8 "exit" cDoice

discussed in Chapter IV. In developing countries, lack of legal low-cost

110using may pressure urban squatters into political action to improve lhpir

neighborhoods; were tr.e supply of legal housinL; y!ithin their means bn~,j ler,

some would undoubtedly opt to leave rather than fil;ht. Sirlii13rly, there

is some evidence from rural Italy that out-migration and militant organi

zation among farm workers were alternative routes pursued in different

regions of the country.

To sumrtarize: independent collective participation occurs only

where such action seems to be a reasonable approach to a recognized, common,

and high-priority probl~m; where the nature of the benpfiLs and/or cUI~~unity

cohesiveness inspire confidence that all \,:ill benefit; i~lld \oJhere alterna

tive individual or collective approaches do not appear ffiorc promising.

These conditions can normally be Det only in small local areas.

Organizi.lt ion over 1<;rger 2reas requires) L'ildersh:i p and r('sources not

norm;}l]y 3'!c:ilable to the poor "lithout cy.tcrnill aid. }~oHovcr, ~",!spicic,ns

iE1U jntcru<11 divisions r.mlUply as pi1rticiVtlion czpoilds fa inclullc' people

\."ho arc Sll",'[1l~er~~ to e::ell other. In small nci}'lil,nrhncds Clnd couu;;url"i tic::; ,

XUL:l and urh'ln ;]n~<'s tlj ffer ,,:ith l'(':~pccl In the kinds of i~;sucs

an.lund vllich indepcnui'DL organizaLion may ("o;lle-sce. E\lla} participation

v/.ithin the arcet y;ho eni',·gl' iii spcC'ific ('co{l'lric iJctlvitics (hand \·:C;l\'rr~;,

~;fj'iil] cnfrL'C gro'-'IC'Ts) or share an cconomic .r;~_at~ls (tCTl;!I1t farmers). Vrh:ln
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efforts more frequently focus on physical impTovcm~nts and ~ervices for

the neighborhood, since the wider range and greater instability of occu

pations complicates cooperation organized around economic interests.

Rural and urban areas are simil.'lr, however, in the nature of go<:cls

sougllt by independent collective participation. by the poor. Such partici

pation almost a!\,'ays seeks concrete, often single-shot benefits--physicnl

improvements like a well, road, or water-main; more rarely ~redit or a

loan to start a cooperative or finance a communal facility; or specific

concessions such as legal recognition and land titles for a squatter area.

As noted earlier, independent collective participation may also be spurred

by a threat to common interests from the government itself, from other

private groups, or from natural forces such as flood or erosion. In ell

of these cases independent collective p<:::Iticipation by 1m-I-income groups

is the collective analog of individual contacting, seeking specific con

crete benefits or emergency assistance.

Attempts to exert bro~der political influence arc extremely rare.

In olher words, seldom does an autonOllJOIlS r,rollp of poor people seek to

altt· government policies or to affect Lhe design or scale of governmenlal

programs. For l:xail,ple, squatters I a:.::,ociations r,:1y press for recognition

for \·11011' neighborhoods, but i11most !level' lobby, singly C'c in cooperation

with other 3:;~:;oci<ltions, for or again"t the provisions of a bill establi..sh-

in& cciteria [or legalizing settlemclll~. Communi ty grol:;><; may petitil'll

authorities to gr<1vel an access road or arrange IUore f' c'quent bus ser.ice

for their area, but would not attempt to influence the size of appropria-

tiOllS or the criteria guiding road C:OI~,·trllctioIl or bus sl'rvlcc in gel1er,~l.

The lor,ic of the situation limi ts the forms \\'hich independen::
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collective participation is likely to take. ~:ost frequent is the

petitioning of legislators and agencies at tIle local, state or provincial,

and national lev~l. In Chile, for example, th~ halls and anterooms of

key officials in agencies responr;ibl e for housing, eler: tricity, roads

and sewers, education, health, and related services were crowded every

afternoon during hours open to the public with delegations from various

.E0blacionE.s.

Groups may also enlist the local press and radio to help their

cause. The newspapers in many cities in developing nations run columns

on "the neighborhoods" or "local nCYls" Hhich detail the problems of parti-

cular communities or the self-help efforts and appeals for help of specific

groups. For example, in 1965 a small .~rrio In Ciudad Guayana, Venezuela,

becal;Je 8\·,'are thc,t a la;-ge beuer \.Jas under constl.. uction nearby. The se','er

Hould empty inte the river close to the spot used by the barrio residents,

as well m; others, for bathing and laundry. The first 3ppeal of the

concerned residents was through the newspapers and radio. The barrio had

no idea what agency or officials were responsible for the planning and

construction of the sewer, but in this first stage aimed their protest

at "the c:or.Jpetent authorities." Theil" next step was a determined effort

to locate ;:nd contact the approprjate authorities, that is, •. . 2/1petltlonlng.

\'[nere pol j tical COI:1f,etition li:<l1<es even SInol1 number-s of. votes impol'tant,

assoclnti0Ils or or~~nlzations ~ay att~mpt to usc tIle promise of political

sLipport to ,dn the intervention of politicians. Such action has bef'Il

described of squatter associ~ltions in ChilL', Rrazil (prior to 1965) and

I ] 25
VU1CZlIClil aTrlon~; ot Ji'r paces. In def,p;'r.::tc circumf;tilnces, groups 1;;;1:"

resort to demonstrations or to illegal or violent actions designed to
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dramatize their plight anc! exert pressure> en iituthorit:i ('s to act. One group

of squ"tters in Santiago, displaced from tl,(·ir ori.ginnl location, camped

in the center of a n~jor highvay disrupting traffic for weeks, insisting

that tlIC'Y he providc'd suitablE: land on \·;h:' 1.'11 to settle. A fc',,' residents

of the Venezuelan ]J'ICl}O_ d<".scribed :';:;r1i(,t", frustrat'cc! by their :innbility

to persu~lde authorities to ha] t construe-tic,n of the: ~.'e\,-er fou.Ung their

stretch of river b~l!lk (or inr.lcl>d even to P~lY any c1ttprtion to thE'ir pI ohler.l),

poured sand into the carburetors of the construction lj"achinery one ni~;t:t:

\....hi1e the v.'atchmo.n slept. Such incidents, I'o\·;ever, are rare~ as one ",)ulcl

expect in ':ie\o,' of the small size. Clnd lack of. politicill id:1uence of sllch

groups and their basic goals--persuading thE authorities to provide a

specific facility or service AS a matter of good will, special favor, or

at least non-routine l'l"ccpciure.

l;ol on] y arc tllE: gO<'1ls of auton01fOU': collec L action usually quite

n<1 1'r 0;-; <md the t~:ctirs moderate, but the ('[[ort is lion:"illly sho1:t-lived

or spc·r.-:dic. Hany studies of cor-:l\1unity e1c\,,'lopment <is \,'e11 as recent

. ;> C' ]' 1of ti!.enl ing ilnd ;,u··;t<.!inir:g Euch etforu;, Given j;liL..~. ~.\,.n1cisH'. anc

iJ;,.'lt!Jy, :'nlcrn:JJ. (:.jvi~;ions, i:J1Jd dis!.ru~;t of [lIe:'.r 0\~[J J('e"_I:'l',,, it is

diff jcult to ~rJgoU' 1{)\·I-incoL2 p(:oplc iL collecti.ve 2:ctiol1. Once cngaf.cel,

thoy are easily eli ~;courae('d. l'arado::ic;ll Ly, f'\'I~n f;"(~Cess th::"C<.ltcus the

j He: u[ thc Orr.ili d ::<.1 t ion. Oi't('u <.luthori ri C's agree to L,ke an octi01' but
"

fail to r 0110\.· thrc'l.~ 11, or do so ('oly p<,rt Lilly 01' i1 [tel: long dday. Tbe

to jl~':'ll'l.lent CPllr.; n:;~; c';lrJ il'l' cynici.:·,:~. C011C'C~;:;jCl!:~; f c'o11l the ~ut:horitil::;
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sometime.s entail the community's taking partial responsibility for imple

mentation. This is especially true of on-going services such as coopera

tives or school,. The skills required to ma'\age a cor:tinuinp, operation

are not the same as those r~quired to mount a lobbying campaign. Nain-

taining and operating a facility or service often overstrains limited

leadership capacity. Finally and mest frequently, if the goal sought is

specific and single-shot, victory destroys the !..aison de!:re of the org2ni

zation. Unless leaders can quickly transfer enthusiasm and momentum to

new goals, the organization disintegrates. As a result, urban neighborhood

associations have a distinct tendency to die as a neighborhood becorues

established and basic fa~ilities are provided. 27

In theory, federations of local independent associations at the

mLnicipal, provincial, or national level should be able to embrace more

me~bers and territory, address a wider range of issues, maint~in greater

c:ontinuity, and exercise greater autonomy chan can indi"Jidual associations.

But the impediments to organization of federations are much the same as

those which lirrit scale and scope at the local level--Iack of reSO\TCCS

al:d leadership, distrust and rivalry among locnlities, and the belief that

collective action at the level of a fcdcratioll is unlikely to produce more

or quicker results than independent action by localities.

In the urban sector, settlements vary widely In their social and

f'co01omic coqiot--j tion. ;md in the e;·:tent to \-iid cll th~y h_lve become est<lb.:

lished as part of the larger metropolitan community. The residents of

higher-level and better pstablishcd settlements or sections of settlements
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tend to look dm,'11 upon the poorer and more 1'1.;Jrginal groups. The very

cohesion \,'hich sustains effective organi:wtion at the communlty level

is often transl.~ted into rivalry among neighb'"lrhoods. A small poblacion

in Santiago was determined to have a clinic on its territory, and regarded

as irrelevant the fact that a new clinic had recently opened in the

neighboring settlement, within easy walking distan~p. Moreover, settle

ments tend to operate on the assumption of ~cnrce and :tatic resources,

so that one settlement gains only at the expense of others. This is a

natural outlook in systems where benefits flow largely as the result of

special ties, petitioning, or bargaining for political support.

Under some conditions joint action among urban lm~income residents

does occur. In the summer of 1968 thoUSClf'ds of barrJ:~C]C! residents :Ln lima

organized and carefully rehearsed a warch on the Presidpntial Palace to

demanLl that they be granted title to the:Lr land. The titles were granted.

1.\ strong and "ric1ely kno',n 1.eader had organized the dcmonstration. The

iSEue of titles ,·ms 110t merely r(~levant but central for virtually all

settlers. There was already a legal basis fo~ providing title, but

executiotl hac ',een stalled for years. The problem looked like one which

could De solved (01' ;~t any rate cased) Ly i.! stroke of the pen. Conditions,

in dlOrt, ,,,ere idee,l. lJo"rever. la tel' ef forts by th(~ E'am,' leader to orf,a

nizc illrthc;:: demonstrn tions around other i~sul~s fail ed. The shm\' of unity

"as a sin~;le-3hot effort, more fraEil!.' t!J<1n most neir,hb-:1rhood associations.

Stronger :i.nd,·pclldent federations eH' U.kcly to b .. repressed. In

Rio de Janeiro, a Fcdcratioc of Associations of Favela Residents of the

Slate uf Gunnab~rn (FAFEG) waH formed in 1964; by 3968 it represented at

least 100 favelas in the city. FAFEG did direct attelltion not only to



state-wide but also to national iGsu~s affecting favula residents. In ]968

a powerful a~ency of the Federal Government adopted an active policy of

favela clearancE' and relocation. FAFEG react()c] sharply against the new

policy in its state-~ide Congress of that y~ar, and al~o moved t~ block

ac tion 8Eainst the first of the favelas threatened \'li th removal. The

officers of FAFEG were promptly arrested and held inco~municado for

several d~ys. They were released only after pressure from the more liberal

wing of the Catholic Church in Rio. After the mass arrest, there \-;cre no

further efforts to halt the eradication of favelas in the South Zone of

h . 28
t e C1ty.

Local organizations of the poor are a favorite focus for assistance

fro~ charitcble or religious middle-class and elite groups, government

agencies interested in pro~oting th~ welfare of low-income groups, and

forei~n benefactors. There are nt least three reasons for this interest.

First, from the point of view of those Dost concern2d ~itll increasing

welfare, such g~oups potentially c~n improve living conditions and increase

the inCOr:J'~S of SODlE' uf the DOSt (~eprived groups in tlw society. From the

standpoint of pr1vatc and foreien benefactors, fund3 can reach those

they are intended to help morc or less directly, without passing through

(and bc'inZ diverted by) echldoll~; of DU1E'ClUcrvts. Second, from the ~;t<::nd-

point of promoting devclop;f1cnt, the self-help COmpOTlL'nt of independent

coll~ctive acticn mnhllizes labor, idea!;, lccal mana~eljal c~pacity, and

s<Jvin(',s not ,-:vai labJ c for otlJf'r forms of inVClJtment. In the economist's

terms, the opportunity costs are very 1m.'. Third, small-scale oq:ani7:l-

tions of the. poor do not tbrc[tt"pt1 the po::;i(ion of thof;e presently in pm':L'r

(other than local patruns or bosses) or create pressure for substantial
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reorientation of government priorities and pr0grams. They do not serioudy

challenge the status quo.

An organiz:lt ion of lO\o,,-jncome people \"hi,ch atler.lptti to influence

the covernment and is suppolted by encouragement, technical Clssi,st[mce,

and/or resources from public or private sources outside of the community

is in a position somc\.,rhere between autonomy and outside direction or

control. If l'he Jloor themselves control the selection of goals and mCi.trls,

they remain laJgely independent. If Lhc outside source of support is pri

marily responsible for choosing issues or goals and organizing action,

the participants become semi-dependent. Khere outside aid is available,

there is a tendency to drift in the direction of dependence. Even if the

supporting organ1zvl"1011 or group seeks only to help the poor and has no

political goals of its OWll (zs is Lhc CdSI'.: Hi th SC;Jr~ philo.ntlIropic and

religious agencies), the fact of dCp(">IlQU1Cy affects the goals CJnd attitudes

of the low-~ncomc participants.

Host private and much public sllj)jJvrt for indf~pcndent or~anizations

among the poor if c!i;.'I1Hcled through cc;L'.'unity development proLrams. Tr:J(~i

tion-,'!ly. such progr2.ms shun not onJy pc'rtis.:m Lut all polith~al activity.

They rely as fully ;;s possjble all self '-k'lp \.;ith limiter! a~:3 lSlClnce,

IWrIll.lll y ch<.wne] u! throllf.h the supporti ~lg M:.ency iu:elf 0:' IJrovided by

othc'r public or priv:lte ~g('nciC's at L11;' request of the conw:tmity develop-

m(,Il~' agolcy actic~' 3'; coordin3tor. C'j"·"rni1lenta1. J'!'ogrm':,~ like Promocl'-'f1

POl~~l:~~ under the l'rei c>.c1r.:injf;tratiol1 in Chile <1IHI the Community Action

l'ror,ram of the Oi f icc 01 ECU1:Ulnic 0t,pol"lunity 1n the Vllited States dep<;}'tu.l

fro[lj tr::ditiol1:11 c(j;~,:nt1ni ty (l,·veloplll'.'ill philosl'phy. They <1dVocatl~cl oq;::ll j

Zillion <lJllon~'. lO\J-illcOP'c groll(:s not (1111:>, to f:..:cilit.;~tc self-help, but also
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to exercise greater influence on gavel nn:ent dcd !;ion-n.:lki nt'.. That is, the;:

encou~aged collective political participation. Prof"ocion PopuJ ar or igi

natcd as an arm o£: the Christian Democratic Party, and in its e<lrly !il::g"!;

\WS used rather blatantly to &ain support for- the Frei rq;ir;~c in poor

~rban neigtborhoods. This nartisan us~ of the progrQ~1 caused opposition

l!;er;-:bers of the Congress to refuse to pC-55 legislation c!c,signed to convert

Pn.-'iI'I)c::'on Popular into em official govcrnr.lc·nt pro['Ltlr:. III addj tion to the

partisan motives for the program, hmvever, ChriEti:lr~ Democratic ideology

strongly emphasized the importance of \ddespread pc>~,ular participation.

Horcovcr, support for a greater neighborhoc,d ve-ice in local [',o\'ernr.'cnt

affairs ~as strong among all parties. Legislation to regularize and

stn=::ngthen t:he position of neighborhood cou:1cils in both poor and 110n

poor neighborhoodE (\-,'hich had a history in Chi1 P ] e'flr; pr~-ci3tin[; the ri~~\

of th2 Christian Democratic Party) was passed with G~pport from all parties

at the sarr.e time that ProlUocion Popular \'38 clenied legislative sanction.

In a lar~er number of C'.ountries rr ivate insti tutions concerned \,'ith

the \;c:lfare of t.he poor, p~,;-ticl'larly cLI]','cl: [r('lJp~~ in SC·T;1C Latin Ar;,criC':l!1

natior's, incrc3!,dngly rr'f,art! political ;:.':.t10n hy U:c' pODr '.lS an approprL1t!.

and s'lJ-bclp c-ffu)"L!-'" Tn this SC'lSC t']".}' h.l':c r:,\'L ; Lcy;;nd tr;;ditiGn;i'

cCI·::~.:.:;,it'y devc]OjJf.]CI,t theory. l-;('vll~Vel', ~,uch !'overf'r;,l.nt<ll "I' privClt(' ('ftc>: r';

u::uc:lly go A.1 on[: 'v'ith t!J(~ J::',).'C trnclltiolli.l 2)'pro<1ch in :lVniding partj,::,J.!.

enL:m;'J,I>r;:enl, (It least il1 pri;'!ciple.

tion. In Rio, [or exar.lplc, JOost of the fnvcla ;\s~:ocjati()ns date from tJ.,"
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early 1960's, when the Directorate of Social Services for the new State

of Guanabara undertook a program to create associations and grant full

citizenship to ~ll residents of Rio. Legal 5nformation and the services

f I 'd d . iI' .. i' 29o awyers were provl e to asslst n lrawlng up aSsoc1otl0n const tUllons.

Chile long had a procedure through which neighborhood councils could gain

legal recognition, but the complex and lengthy arrangements discouraged

all but a handful from gaining recognition. The procedure was substantially

simplified by legislation passed in mid-1968.

Although legal recognition offers advantages (for example, in Chile,

being able to borrow money from the banks), it usually also entails

meeting certain criteria designed to ensure that the associations are repr~-

sentative and honestly administered. The Chilean law included minutely

detailed requirements regardinG nomination and electicn of council nembers,

specifying, for example, the nlinimum number of posters to be posted announcing

an election and the minimum number of days they \vere to be displayed in

advance of the election. In Rio JP. Janeiro in the late 1960's the atmo-

Sphe1Q toward neiEhborhood aSEociations in low-income areas W2S as hostile

as Chile's was supportive. Here regulations regarding recognition were

clearly dpsigned to control: favela associations were recn~nized only if

n.ey represented more than half of their residents, and e::;eh associaUon

had to fHe a list of all residents in the favela, as Hell 38 a quarterly

fi-nemel;)l report. ~il1lilarly detailed rq;ulations and close supervision

30are typical of officially-sponsored rural cooperative programs. ~ven

with the best of intentions, such requirerrcnts may stifle the local

initiative they arc uxpectcd to encourage.

Beyond the problem of overrcgulatioll, Hhether in the name of assistance
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or control, is the problem of co-optation. Nation~J1 (lnd l1lunicipal r,<",':,-I!-

ments. parties, and other institut:tons face trcl:":cw!Ous problems in open i:l\;

and maintaining lines of communication and informnUon vii th lOH-incom;

citizens in both rural and urban settings. Middlc- and upper-income

strata are more highly organized and conduct r~re 0f their business in

recorded or otherwise accessible forms. More important, informal sources

of informatioa end t"m-\,,:ay co:nmlJnic<~ti(.n are rcadily availalile. In lc)\,'--

incOl:1c areas, however, it is often hard to knoH \-ihilt is going on, just

as it is eften extremely difficult for J0w-inc~mc people, individually

or collectively, to get information from the authorities or to locate

those responsible for particular programs.

Both problems are neatly illustrated in the occount of "the great

SCHer controven:y" mentioned earlier. 'fhe resic~(,fI:::s of the ~~J;Eio had rr0at

difficulty discovering what agency and officials wpre responsible for con-

strL'ction of tlw sewer'; talks with the r.,en at the construction site, a

visit to the office of the State Governor, and repented inquiries in the

offices of v,:rious ugencies V.'cre necc~;~_,,,ry becoll' the proper official

vias finally conLlcted. !'loreover, OIlC(- ]clcated, his response \'}iJ.S high-

l.'ccl I,:ith the b:1JT:LO people to (!iscw-.;s tile pro!>l( [:;. He contacted the

ost(-n~·dble heao {Jf thr:: barric cOIf:r,u;:j ty cOl:ncil ;jIld asked that a l1'C'ctillg

thl' cOline j 1 I':L',; in l1li,; ppri od ;[,nre or leH<; L-,OC j bund, ,:nd i U; head,
the ngC!ll of' \;,(' do:;;-in,l11t politie<d party, I';,:', despitl: lli~~ clc;;rly
party--politj('i;,n rO)I', a person of vcry 1:'LnLI:.l pnliUc,d ,jkilh;
\·,'1.0 !lad Lcul living (,utside of l1JC barrio fer i'l y0<11". l1e \'}'1.S so
out of tc.uch v'Lth r.: CI'nl events ... that I:,.' rid led to l'Jlth('r
\-o2,,,lhcr Iiltll (' Lhan ;. L;mdful of 1)(;01,1(> rut \ he l::L'eling.:.iJ
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The official, of course, had no way of knowi~g that he had entirely failed

to get in touch with the concerned community.

Thus some sort of officially sanctioned and regulated local organi

zation which represetlts its constituents is important as a means for

municipal and higher government authorities to communicate with the people

and execute policies, regardless of whether those policies are designed

primarily to aid or to control. In Lima in 1961, legislation was passed

to legalize existing settlements and to forbid the creation of further

settlements. The procedures for legalization depended heavily on formation

of barriada councils. In Rio in the late 1960's, favela associations not

only had to submit a file of residents in the settlement, but were also

responsible in theory for making cadastral surveys, controlling repairs

on houses, and preventing ne", building! The temptation to co-opt the

local associations and use them for governmental purposes can enter into

even the most supportive program. In Chile, for example, the 1968 legis

lation included an option designed to help associations raise revenue by

collecting rents or fees owed by residents to government agencies (for

exam~le, house rents owed to the Housing Corporation). The associations

would retain a 7% cOlUmission. One cannot help but ~wnder. ~.,rhat effect this

function \"Ould have had on the councils' apparenq, if not real, autonomy

in Lhe eyes of their constituents.

If co-option is an ever-present dar.~er, powerful political antagonism

is a threat ",hich grm.,rs in direct proportion to the success and true'

autonomy of a local association. Experience with the D.E.O. Community

Ac tion Progr;HI' in the United States makf's plain that local authod.ties

will not hesitate to exercise a variety of repressive measures aim~d



directly at. the offending association, and to apPc<11 to higher level~; of

~ovc~pment to bric~ the trouble-makers into linc. Few local associntlollS

have the rcsourc<:.s to stand ageinst such opposition.

In short, collective participation by 10l-.'-lncor.i2 Groups actlnt: on

i:Leir 0\,'0 jn.Ltiath,e tc:nds to bc si\l;ll.1 in scale, moderate in tactics,

focused on specific bcnefits, and short-lived. With rOTC exceptions,

federatiClw; have not proved 8n effective {'~~v.\.ce for uroi:c1cning their sc.:l1c

and SCClpe. \-.'hen indi\!iJual associations cr fcderations have become i1

serious 11uh;c:nce to the authorities in pm,'c'r, they have usually been re-·

pressed. \·;ithout the active support and protpction of otller segments of

society, collectivc participation by the poor is unlikely to bring about

any significant rcorientation of government policies. Active coalitions

str&ta of f~ocicty CCin briLg major chanE,c. Rut intense competition and/or

strong idc·ologic<.1] ccp·::itr.tent on the par t of r.·idJle-c lass or elite groups

is a pren,qujsite for sllch colla:J(.ration.

Thll:; Far \·.'c h<;ve c.JL,cusscd the ob,;':J.c] V~ ir:.pcd tnt; poli tic~l p2rtici-

l'::tion b-' thc' poor, c~nc~ the major dlannc'l,; thro;!gh \;Licll they may be

1:'O;Ji] 1.z(,d into acti0fi Cl" engage in such ncl;.(;l1 en their o\·:n. TIle logical

Sue]: I '-[(·Cu.. C:-;11 bl! divir'cd into two l,n'oc! cat('[",c'J"lcs. First, I"Ilat

cHe tlse ('rfects upon 1.!l0 poor oi 1I1cir effull" to illl lu('llce governn;r:I1l.:;]

tl'ril:S tm':lJ"d the politicli f,y:;U'n? Their pl"P\JQnsi.ty to cOlltinul~ activl',
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or to lap~e into non-participation? \.;hat effect, if anYt do various kinds

of particIpation have on government31 procrDms and policies toward the poor,

hence on their wplfarc?

Second, hm,' dO(~8 participntion by thE' poor affect the politicc11 SysttTi

as a ,,'hole? How does involvement by a prc.viously innctive segment of the

population affect the organization and style of local and/or national

politics? The mix pr combination of for~!~ of participation? The output

of the syslem, that is, governmental pro~rums, policips, and the myriad

smaller choices made in the course of in.plf'TIlcntation?

And how do cffects on the system amI the poor thcl:lselves interact?

The attitudes and continued participation oi the poor ~learly depend in

part on the success or failure of their aLLcopts to influence govern~ental

decisions. The responsiveness of govcrp::-'"',1! d,'pends in turn in part upoa

the prospects for continued pressures by the poor.

These question~; are much easier to ask than Llnsper. The indi.vidual

research projects undertaken in the lIarv;"!nl program in general emphasizc.-l

r~:tterns of particLr,aUcn r"nthL'r th.:,n tllv:i r (,ffeels. Ei'yne Cornelius'

consid.craule &ttcnUon to the <,fi'eels of !·;~l·ticip<.!tion on politic[:l atti-

lll~·CS. O~hcr stuJic:: tuuch 0,1 this tor:!C, :::l.tltoll[,h not spe':ific.::lly \,'ith

\ 'J

referenclo to lo\.]-incc'L:c grollp~;,-'

I';or has rC'~:(,i1L'h d01W b,' others dc\"ott:<! I,luch :lltcnt ion to the (~ffl'cU~

has recc'lvcd SOire <ltLcnti.on: the' effcct~~ on .. tti.tUl~C:: of the pi1;:tirip~1!1ts

search. Jnquiry into the imp:.c! of Pilrt;c.il'~:t-;on or, the \,elf.JH' of the
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research techniques. Horeover, botb successful ond unsuccessful efforts

to influence government::>,l dccisiolis m~,y be expoC'tcd to affect partic:ir,·ilts'

attitudes to'.'Clrds the political sysLem al1d~o\-l~H'd further p<>rticip.:lt:i.on.

111 contTast, oEly sllcce;,sful parLic';'jJation C2Ti be e:-:[l(~c(,c1 to have I~ut 1.C>2.

able effects on ~elfare, and only fairly IHrte-scal~ or ~icl"spread parti

cipc'.U.on (....'hether or not succc3sful) can be (';·'.pecLed to affect the 1;ro;:dcr

political system. Successful participation and large-scale or wid~~prcad

l.::rt::icipation by the poor are rare. In other \:onis, tho l'niverse of Ui<,es

is larger for research on individunl parLicipnnls' attitu,jes than for

research on the broader irapact of particip<ltjo~ by the poor.

Neither mobilizE'c1 nor cros,-;-cJnss partic:,ipc:tior. is pr Jmarily

dcsi(?l,pd to chc:nncl bClIefits to lo:;-:Lr~cor:'(~ p;-:rtjcip:mts. nut cithc,

p<;ttcrn I11ay GO so to some degree. SorilP I.lobil-i zing leaders '1avc a sincere

if paterllilli"tic concern for their fo110\\'cr3' ".;~'J [3re. \.-;-dle such lcaders

Hill 0ppost>. po] icics or progi-oms \-.'hicll ,·:auld u!lucrminc their O',JIl <Juthori. ty

or econmnic position, ti:c:·; 1:13Y usc th'..'lr infllil'l:ce to ,dn bei-,cfit~, fer

thr.::ir pCL.p]c.---[or c7.;;0;']11c, an imp~Gv(:d rouc1 01' \\'cll, or perhaps D. i-.c:hool

lCoacher for t118 village or nci£llcCI'j-,;od ~;dl(1'Jl. The cq'.z·1l1zers of lJ:1(lics

t)PP(lnCl1L~;--t:;(: coloniDJ or fonncr cc.]onLil prN.'r, or r1"._1 ,·thnic iro.lP';--

Cir.C cll'nyi11i', thr:ir group its rir:hlf:ll ,~con"'"i(' .'I,d r;oci'-ll cl'port'Il11-itie·:.

or m()V(:IlH!llt~. usual])' oC'llciil i:,jC::ll L'-claf;s f;lJ L.la muelt leJ!"!:' lhall l!J,: pll(Jf
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While similar in their cl:ancy and limited benefits to 10\1-incomc

participants t mobilized and cross-class patterns probably have different

effects on low-income participants' attitudes toward politics t and on tIle

broader political system.

In the cc?se of mobilized patterns t ~ven \>.'here the leader is stn-

cerely concerned for the welfare of his followers he seeks to preserve his

role as th0 sole or primary source of benefits, so that his followers will

view their ties with him and not their political participation as the

essential element in their receiving ben~fits. For example, in low-income

urban neighborhoods in Mexi.co:

• . • The cacique . • • seeks to monopolize all links between the
settlement ullrler hi~; control 2nd politic21 end bureaucratic struc
tures in the exterlli'll environment. lie 'dll take pain~; to portray
himself as the only officially-recognized intcrmcdiery between
scttlc:l;cnt re~3idcr:t~; and the-se structures; the ::m1.y person 'vho il:i
in a position to ,wrl~ productively ~vith tlk: authorities for lh~

betterment of the settlement. And he will actively strive to
rnininr!_z(~ the contact of individual resj.dents "rith outside political
and governmental .:p,encies, except insofar as such contact is mediated
by his o;:n actions 0.8 broker. 33

The mobilization pattern thus perpetcates attitudes of dependence,

d('fe~cllce, and passivjty. In terns of impact on the broader poli.tical

syst em, tbe- effects of mobilized FiJrticipation depend heavl.ly on ~vho the

1,1Obj lizcrs are and ~..'hat tliey "'ant, that is, on their goals and tactics

r,,:1Jer th'Jn on the ch<1r;;cteristics or desires of the l'xlbilized lOH-income

groll;':;' Lnndlords, village elders, or others in a position to mobilize

sul:,~~lanti<,l f~er,lI1ents of the poor on the b<.lsis 0; tr<1diLklial or qUi1si-

1110dern tje~:; of respect ~nd loyalty, fear, or p;ty-offs O}:e more often

CCll"crv<JUvc th;iIl r~diC<ll in oricnLltion. Thuf: widespread mobilized

p;1rtlcip<lt .itJl! if; oftPll ;'; strong con~.,ervativ(' force in the political r;ystcm
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f1S a \v1lolc.

Cross-class participation, in contra~t to mobilj~0d particjpation,

does try to create among participnnts au Clct:I.V~ <'l\·.':lrcrIC~:~. o[ and :il1tc:rc~;t.

in poJl tics, and a beJ ief in the potcnti:!l inf.lucncc ,11;d po\wr of uniU.c'<!

c:nd detendned participation. Ethnic part:i.c~; in ethnic:l}1y divided

societies are probably more potent than i1ny other form of poUtic.<.Il

orgC:llization 28 Cl ('halluel for paliticizing the Foo;~ly cGucatc,d <ltH: 10w-

income segments of society. Evidence for this assertion co~cs not only

from loday's developing nations, L~t also flclm conle~porary and past

experience in the United States.

In ethnically divided societies, etla-.ic politic:,; not only arouses

widespr0ad participation but al~o Jominutcs the hroaJer political scene.

nunber of groups, tlvoir relative sizes, ,'nd 'chether they are geographically

segrE:gatr:d or interJi'ingled. For ei:an,ple, \,.':~erQ there arc a great number

of relat.ivply small gr'oup~J. fliiUenCl} govCnl1'1cnt is lil;~'ly to operate

domiua It:r] hy lvcaJ etl'lli c ri v21r:i,c:,. Ir,(J-l,~ is a C;}~;(' ill point. v!ltcrc

tv/O or tbrec 1arf,c l.~rrj1]l's rael' c8ch other, <-:s in Lcb,llliJfl or CcyloTl, all

n:j tio;'",J. Jeudcr j I'

tiCf; in ,~uch ,d. te',-.LionE:, not hec,--,use o[ tlle,ir ,:CJciu ('('011011,ic c.lnss IJlll

Contiictinr. is likely lo produce SGF,/-' bC1Wf:it:·; [or the poor. Ind"l'd,
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if it consistently fails to do so over a period of time the level of such

participationwDuld undoubtedly fall. Unless the aggregate volume of

demands is extre~ely high, contacting by low-i~come individuals is not

likely to have significant effects on the broader political system, either

in terms of the reallocation of resources and priorities or in terms of

the distribution of power. A system where most low-income participation

is confined to contacting operates to maintain the status quo. Pressures

which might otherwise take collective form, and be directed to earlier

stages of policy formation or to the composition of the government itself,

are diverted into discrete, separable and STt.rall demands which can be met

in full or part or rejected one by one.

For similar reasons, autonomous participation by the poor is unlikely

to have Iimch impact on the broader political system. Local, especially

municipal. governments may be more strol1e,ly affected. Even where the

incidence of neighborhood organization is high, however, the sporadic

nature of small-scale independent collective action means that only a

fra~tion of all ~ssociations are likely to press for assistance at one

time,

While independent collective action barely dents the ~arger political

structure, it can win useful benefits ~llich'would not otherwise be avail

able for seg~ents of the poor. It can also have a substantial impact on

the attitudes of the participants. CC/rnelius tested the effects of

experience with trying to influence the government on the political

attitudes of migrants in six neighborhoods in Hexico City. lIe examined

thf.'[-;l' effects both for all of his respoildents as a group, and for the

residents of each neighborhood viewed as separate groups. Controlling
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for the l:f[cctt; of age, flocio'-ece'nO:ilic r:C<1L:llS, and len~th of urban c~;I',,~j t-

encc, he found that among all of his respondents 8S 11 group, ~ontact5

'"ith the govcrmr-=nt and receipt of personal flnrvices n~1.<ltcd pOf;-ttively

and moderately strongly to fec~lings of efficacy, pride and idcnt-if:icntion

"'ith Hiltional political institutions Clncl f~c:n('i:al suppl,rt for the pol:i.U.c;11

system; ;md perception of the government as respon!~jve to citizen pres-

f.un~. H(l\,;~·vcrl as onE. ,,,auld expect, nrgat:ive contacL \·:itl1 the [;overnlllcnt-·_·

that is, unsuccessful attempts to gain collective or illdividU~ll benefiU;-

related negatively Lo thcr;e political att.1tudcs.
35

Looki.ng P.t residents of the six Ilei ~~hborhoods 2.S separate Groups t

Cornelius also found considerable variation in the proportions r~porting

vaJ:lo<;,; types of pulitical activity ond scoring hi8h on variouf, indic;}tors

of ro1:i.tic:.l inw~~'JGll'nt. Tili'-,Se cont.n;';t::~ pendsted (.'ven ;}fL~r cont.rolLij'L

(or varir:tion al;;c,-;~. the neighborhoods \-lith rCf-:pect to everage tigc, educa--

tione.J ],:.vclr;, lengf:h of ur!;;::n p.xpericncc t i~t1l1 gencl;'] interest in poli'-

tiCf;. The dii:fcr-[':1cCS "'2re bc·st: <::xpla:l,'(';; by contr,~;;ts in ench neighbor--

hoo:( I~; le;:;Jership, [.'olitical history, ,mr.l J:C'.l<.ltiolt~.: \.'J.:..h the ilU l:horitie!~.

In ot-h'·)" \!(lnls, the nrd.ghboi1wod acts ilf; ,,11 ,'1f,cnt for politic;:l instruc:'"

tion. 'l!lf> lCE:-:on:.: tauf;ht by \·:01.1 orr.;.tni~.(,:1 ,lnd ef:Ec:ctive ncdgltlJorhoods

con f i' on Lin); r(:o.t.Qn;· b1; rCf·l:p);:: :Lve . I . t .till i. ~(l"J. "leG differ' f.rom tllOf:e taught
.)(

l:y P(c(~I~J.y oq::mi~(·d l1eoigU;odwr:tl.s COTJfrnllling lIn1'l.'!~pL.!!:;ive .1uLharities. _'.J

1 · . I . . } . I' I ,37v;lryi.nr.-. po .1lJC[l· LXpCr).CilCL'~; 111 e::Jc 1 LC).;"'. I~Jor I(JOCI. Related flndil1;:;.-;

for em c>:tC!1!;iv[' i:'.lw.ly~;:i"[; ofand
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Survey data fro;:l three squatter settlements in 1st anbul, Tu :-key, also

suggest parallel findings, although the analysis itself does not focus

. 39
on variation in ~ttitudes among the three neirhborhoods.

Successful experience with independent class-based participation

clearly Clln heighten political efficacy. But the long-term effects on

attitudes and behavior remain to be explored. The forms and goals of

autonom0us participation are limited, as discussed in the previous section.

To what extent are attitudes shaped by successful experience with a neigh-

borhood associ.ation, rural cooperative, or other small-scale local organi-

zation transferred to participation organized on different bases, using

d1.fferent techniques, and seeking di~ferent goals? To the best of our

knowledge, no studies have yet addressed this question.

H~w does participation in externally-or~~nizedclass-based parties

or movements affect the political attitudes of low-income citizens?

Standard theory argues that people must view politics as relevant and

their o~~ participation as potentially effective, as a prerequisite to

political participation. HO~Tcver, survey rCGearch amrne VeI\e:~uelan

pea~~nts suggests that low-income people lacking such views may none the-

less join organizations focused on their problems, and that active membcr-

sh~p in vigorous and effective organizations of ihis kind may create

feelings of relevance and efficacy with respect to politics. The surveys

found that many peasants joined peasant syndicates in the vaBue expectation

that the syndicat(· might help to improve their conditiol,;;;, but withol1t any

clear sense of capacity to influence government decisions. But peasants

\.]ho had belonged to a p(;asant union for some ti:ne were much more likely

than those ,,,ho had never been members to bdJ.cve that they could influence



5-54

effective unions, and who took an ['.ctive p:Jrt thef:'selves in union clffail:»

,·!ere likely to fecI able to inn uence the poU tic;d systP'l11. III other \CoJ"J:;.

participation created a sense of cffie,:'cy rather linn the other ".'<"l)' .::n:n:d.

But timc: bpent as Cl Il!er:~her, Hi thout re.ference to the flunlity of tllc ('ZpCl" i, ..

, . 1 ] ff' 40cnee, Gll not re.ztc to e' leaey.

As in the: C2SC of sqm.:ttn: [J~;SOt::idt:i(lllS, it Ho';ld be illtcrec:ting to

know to what Extent suell attitudes learned through one type of partieipn-

tion ;He transfeu.ble to other ch,.nnels. For e"~(!I.;l'~0.. do peasunU:: ,;ith

union e;;pcrienc.e who later migrate to the cith:s tel:.! to be 1:10rc' active

in neighborhood and party orgnnizations than migrapt~ lacking suell experi-

EXlCl.na1.1y-organized class-based I':H U.cipaU Oil J.[; iT:ore likely th<ln

auy othCl: type (except eross·-class patterns in divided societic~;) to have

some real ir:lpact on the brooder politic.,) f?ystem. h:ciol1 Deli·'Oe.l,~t.icn ro~~e

to pO\·:er in Vencz\;ela in largl' part tLr,Hj;~h sueee~,::;[l!l (jr~anizat.ioll of

thc' pc:,s"mtry. The Christ:i..:m 1:c.:l!'oCri::l 'il' v-ict'ory :in Ch11c in 196/, m:ed

a good nEi! 1 La support [rOl,1 10\·;--incoILc IJJ"i:;li, sett.l.(r;c.'I1u.:. Horeovcr,

usually ::;ttCI:lptCcJ under COl!:.; it ion;; of il: t'C'Il:;C j)ol:i t:~('~: 1 CGlqwli U Oil)

orr;c'!liZ(,lS sl'luoL' c;~n ,,[ford to jc·tt:i:;(1' J')\I-],nco:.,- ::I')Jj'ort evell ijft.er li,

ha.ve POll power. I',ot.h the st.yle <lncl t.il'~ f;~lbst,lllcc or polj.tic[; ,on' likely lu

be };lodif:iC'd in Inf;['jng way~;.
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Chapter Six

COi\CLUSlm~S

At the outset, we noted that a broad-gau~ed study such as this would

not necessarily or even probably have any il:1I11c:diate imp] ications for govcrn

mf!ntal action. It must, instead. aim primad.ly at (~ifferent contr:ihutiollS.

It should~ first. sharpen £mG deepen UllC!tl ~t3.nding of the nature of

polit~cal participation and the variableli affecting ~l. It can thereby

contribute to hetter analysis of participation in specific situations

where such analysis seems relevallt: for exa~pl~, an assessment of the

prospects for and implications of specific reforms in a particular country.

Second, a broad overview of p~rticipation patterns and their dynamic

ties with r,rO\-Jth Cind \":ilh equalHy t~ho~J.d k,lp tel pL::c(: l}l)litical p2.i"tici

pation in a hroader context of n~ul tiplc development l.;o:-l1s, which nre not

ah,rays con1plel1'.entary nor even compatible \-.'ith each other. There has long

been disagreement vithin develop~"cnt circles over the importance and desir

ahility of political participation. Some argue that it can contrihute to

1'10re 'lieorous and sclf- ;.uf:tainini·. r~rC'\:lh as \,'cll as l:('i~;htened equity.

OLlll~c., voice the fear thnt wldespre'<l.d and vigorous political partic:Ci"atior"

jf; likely l';f'riouf,ly to han:per greLllt, and 1:~i1"\' ;dso under ,,:0f":C cirCUl'ifitances

interfere \.'i th !1'Ovc.':cnL tm·!arcl n:orc cql,it ~lh.1c distrihutio;] of the fruits of

de\,-·lopr.'('l'~. Our study ";i.lggcsts that both f,()!:itions k:\'e io;ome merit: the

cni2ial q:l('!ition is the condition!; uncler \·!LLcll each is \';_~licl.

Third, a !:tl.ldy of tIti", t~T(' C;'l": sugr',Cf:t the scope ;~litl limits of c'xtern~JJ

jnflncncC' on p;Jttcrnf: or parti.cipat.ion. should the exc,"r::ise of influence be

vic\-Jcd as justified ;il1cl desirable in specific instnnccli. In other \,:orcls, \·:c
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do not offer specific instruments or progrmTIs for C:CVcJOjJlN:nt offlci<11~, 1-1:1

Ollr findings co sur,gest the issues and problpms \·~hi('h any spf'cifJc pr0I'()};cJ

prognr"'l or poLicy H'ust address. and tbe boundaries ",ithin ,,~jJich it h; ] L1:< 1y

to he effective.

The concept of political participaU OH i S ~ucil l;:ore CC])'p] €X Clnd less

clear--cut til.:1n <:PlwiHS at fin;t glance. Political pilrticip:.llion is not a

singlE homogeneous variable. It is, rather, an ur.:brella label for a \-lit.le

yariety of forms of action, all designed to influ0nlc sowe level of govern-

ment, but by no rre2ns all related to eiH;h et!ler, v2.ryillg in the SOir.e din'c-

tiors, or respondiilf, to the fHllPe precsurc~.

Crude indi.ces f;uch as voting turnout. th€' ir.cidencr: of part'icipatj('ll

in der,;(lJ!~~tratior:[~ or party p(';l;'b~rsh:ip en capture gl'W:S contra~ts--a

sharp or su~lden C:>:poIlsion or contraction in partic.:iI-'ot.lon \olithin u counlry,

or vc-ry \:ide diffcl'cr,ccs in ri.':rlicipatj('Ji ],(;:\'1":'1s bCL\·:cc<l, t\W ni1l.i.on~;. But:

in n:osl nations reost of the tir;e, trend~; jp the level of politic;]1 pClrUci-

pat ion e!i"t:: nore <l.T:·hicuous. Certain fon'~; of ]Jartic:1pntioll expeJnd HhilL'

\.hUe otl!e.r ~roups F,rtjany \·;ithdraH. U foru; to in[.lucnce n'-ltionel1 iJ1..IlLo)'··

the ilVlTi:f',<' sociO--ccollvmic lCVl'J or l Jll! l'opu1aticl1 <llld of part i nilar gr(;tlJ'~:
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within it, increased organizational involvement, heightened group con

sciousness (and, often, heightened inter-group conflict), expanded

government activities impinging on more and more of the populati0n, and

the gradual acceptance among elites and non-elites of the idea of citizen

responsibility and participation as a concorr~itant of the modern state.

All of these forces are at work in both competitive and non-competitive

political systems. But the relationship between modernization and broaden-

ed participation is neither steady nor uniform. Communal tensions unrelated

or only peripherally related to modernization, the attitudes and policies

of political elites, contingencies such as drought or border disputes,

and many other feetors affect the level and forms of participation ip. a

society during any period, and may produce far greater or far less partici

pation than the country's degree of social and economic modernization woul~

lead one to expect. Within nations, isolated and bac~vard groups may show high

levels of (mobilized) participation while better-educated, less dependent,

and more affluent groups may be politically quiescent, because they are

absolbed in non-political endeavors or become alienated from or cynical about

politics.

There are t\,'O major determinants of the extrnt to wh-:ch individuals

p~rticipate in politics: socio-econonlic status and group consciousness.

Tn ~neral, better-educated, wealthier, and higher-status people feel more

able to influence the government, perceive more clearly its actual or poten

tial relevance to their mm interests, and are mor~ li.kely to believt~ that

it is a citizen's duty to partjcipate in politics. illlere high-status people
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'd thdrm·; from politics, it is usually because they feel incfff!ctivc. ~:\J. :L-

times th,=~ very prOCC5E of democratization-··-the extennion of participation

to pr.eviously i.nac tive and parochial grour~;-·-altcrs l he ba 1<l1lce of pm''(' r

and the issues and values of politics in vaYH which alienate educated and

\"'esternized elites. Greater economic indc:'cl1dcnce, eV(:l! ,·.::CI1 nssoc:ivtld

vith only very moclest economic and soci~J f:t~tU3, Rlso ~cens to promote

participation: for example, land ownerEhip, home ownership (or its func

tional <,quivalent, urban squatting '"hich is nccepted by the authorities),

and self--E".mployed status abovE:. the margin;)l level of petty vendor or odd

job man.

Still more pm·;crful thnn to;ocio-eCOl101;'ic stntus in C'xplainin8 (and

increasing) political participation is or~2nizational involvemcIlt. Modcrni-

alion proliferater; social anC: economic or~-.;:;1l1Z.1tioilS of illl types, [;ome ba~.L'd

on no: intcrbsts arid identifications, ot1~c.:rs reflectinG pre-exif:;ting con:mullal

(trihal, religious, regional, cLl.f::te) ]oy::Jties, \·.'hich are often altered and

heightc;1c;d by ll'odcrnizalion i {";.elf. Sud: orr:aniz?ti(,:Js may coincide \dth OJ"

cut across class 3nd stat!.;s LU1C'f". HiLll l~latus peopJc· ever}'\-lhE're are lil-.(·])

to be :i liV olvcd in orrCln:i za t iOll f::, \.;h iell n~hi f arc(·~. t hL' c f [ec t S 0 f Gto t u s in

enc0ur:~f~il:g their politicul p;.rticip;Jtio,1. LOt·/-statu:3 people bCC()~le 1n--

ne-i l'.LhorbJOd, O~ el;,~"s. ~:ucl; con:;ciOUol:v,r; al-lonf~ poor people is in turn

lih~ly t.o r;prinf~ f,or, con[Jjct---'-iith (,tl1(1" ~'o(:j;ll Lr01jf'[; or \-lith the aul!·(,rj·

t Jr- s-·_- ;,;-.J f rorr: jn~; l' 1,'"/ t ion f ror.; COH'pP t i 111'. e ff j lj;1 L j OllS ;md loya] tic b.
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The development official is likely to be ?s interested in the effects

of broadened political participation as in its detenntnants. Nore speci-

.fically, he is likely. to be particularly concerned with the links between

political participation, on the one hand, and growth and the distribution of

income and services, on the other. These relationships are different at

differe,nt stages of development. In early stages, broadened participation

normally means increased activity and influence by the very small urban and

rural middle classes. These groups ".'ill use any opportunities for increased

influence to incr~ase their share of income, services,' and other benefits,

and their voice will become louder as their absolute and relative numbers

increase. Expanded political participation at early stages of development

thus nOITl~Lly intensifies the economic forces which produce greater inequality

in traditional economies than in either traditional or hiehly advanced ones.

At later stages, expanded political participation norm311y means inclu

ding in the political arena the previously excluded urban and rural poor.

These categories are still the majority of the population, though less over-

,...helmingly so than at earlier stages. Substantial influence on their part i~.

likely to badly strain still-limited economic resources. It is also likely

to pr.oduce a head-on collisinn \.'1th micldlc·-class groups which, thocgh much

bet:~r. off than the poor, by internation~l standards still l8a9 very modest

lives and are eager to improve their 0\·;11 and their children I s positions.

Governments are then posed \o!ith alternative choices. <n 'They Dlay prevent tbe

expansion of participation or repress already participant groups, promote

growth vil;orously, and accept continueu (or perhaps in,reased) income incqmd ity.

or (ii) thpy may accept and encourage broadened participation, expand benefits,

and rcullce ineqlwli 1.y••mo accept. a redlll"('(~ TD.to of economic growth. Both
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cour~;e" carry cl~ar dangers of mountillg pol:i.ticaJ ten:=::ton and conflict. 01:1)'

in the E'Ost fortunate of countries, then, do ecol1o:ftic grov~t:b ilml politlcc;l

c.len'c·cracy go hDnd in hand. Tn !!10St, the technocratic or jlopu] ist model" nrC'

morc accurate descriptions of the links between participation, growth, ~nd

equity tl1<111 is tt.e. "benign line" of the liheral n:otlcl.

For m:my, if not most, countri(~s the exp:mdol1 c[ poJi.t:i.e:Jl p,lrticip:<

tien requires some sacrific~ in other developme~tDl goals. In the early

ph<lses of modernization, the exp2.l1sion of partid.piltion promotes economic

inequality, in later pha8es~ it slm.;rs economic grm.!th. Fldlc these tensions

are r.eal, some nations have been .able to resolve or contain them for. periods

of U.n:e, and a fe'" have 10nb records of reasonably "tlcc~ssflll progress on

<21J. fronts. l.t tirr:es) ":hE'Te i.s 'lec\\T&Y to e~:rand p.:lrticipat:ic,;! among some

groups \';:!.thout gener.: ting UIlffl;.magcablc. presslln~s. 1,110 in .'1 f<.lir number of

caS2S \.:c. <UlC other outside o1servers mirht heLi..'vf; that rulinf, groups place

too rr:uch cI:lphasis on stability and economic grcJ'.ith, and too] ittle on !JOc:Lal

intq'yation and economic equity: in ether \')01(1:" if bro;:ci~'lcd pArticip;!t.ion

T!'C<lnt SCT'",C degree of politic;:d. in::;tahiJ it.y, that rd.f:Lt not be a bad thing.

But !;UCf; jl.l(;C~·:;:C!lU; arE:: Ji:,b i.e to sl :ip int.o the l'; i sconcC'pl.:i 0:/ th:lt in lIiOSt

r]c·1.'eJ.opinf!, countd.C'.s hrrJ~(1c:ned poli.tic:;]. purticjp;itioll is sjriply a matter of

rCj~(l\':np, institution;).J. <:mt! politic;::} ccntrail,L~3 nne! rcll,;;,s:'li;', a potcnti;l1 for

countries (not to menticn c11tc[;) l:'ay p1clCC lI:lIcll lu;s Vii)UC on broadened

p<lrtjclp6tion t1;.'1n our mill hacl'.ground <lnd poliUc;;l cult.ure \·'uulcl lead t1~; to




