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Chapter One

INTRODUCTION

A. Development Priorities and Political Participation

This monograph discusses patterns of political warticipation in
developing nations and the effects of economic and social modernization
upon these patterns. It is based in part on a program of research con-
ducted at the Center for International Affairs 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, as a result of
recent shifts in development priorities.
The shift wes clearly stated by World Bank President Robert S.
McNamara, in his address in September 1972 to the Board of Governors of
the World Bank Group:
It is becoming increasingly clear that the critical issue within
developing countries is not simply the pace of growth, bLut the
nature of growth, The developing nations achieved an cverall
average snnual GNP growth rate of more than the targeted 5% by the
end of the sixties, But the social impact of that growth was so
sceverely skewed, and the numbers of individuals all but passed by
so absolutely immensc, that the simple statistical achievement of
that target was misleading.

It is now widely accepted that earlier faith in rapid economic expan-

sion as the key to overall societal development was misplaced. More

equitable income distribution, fuller access for less privileged grouvps

tc education and productive employment, a balanced and healthy long-run

pattern of urban development, and other goals 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 ipstance a political problem. In McNamara's words,
"The developing countries must decide for themselves if they wish to
undertake it. It will manifestly require immeﬁse 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 will
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 would sacrifice their
own aspirations, much less their current standard of living. Although the
middle and upper middle class in most developing nations are a smaller part
of the total population than is the case in industrialized nations, in many
nationg their numbers are substantial and their voice in politics still
more s50.

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 upper and/or middle classes can be persuaded to drop or
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soften their opposition. Leaders (most of whom themsclves are from ¢?itc
or middle-class backgrounds) can appeal to ideological principles, nation-
alist fervor, or long~run enlightened self-interest. Sometimes thecy con
bargain for support, offering individual or group compensations for con-
cessions. The second possible strategy is simple repression. This
obviously demands a loyal and efficient military and/or police force. The
third strategy is political mobilization of previously passive, or active
but ineifective, groups to counterbalance or override oppozition. 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 mav be
individual or collective, organized or spontaneous, sustained or spor:lic,
peaceful or violent, legal or-illegal, effective or ineffective.1 Effcctive
support for a substantial shift in economic or social policies is mosut
likely to come from organized collective participation, but the ranve «f
variation is wide.

Neither persuasion nor pure repression is normally effective for wore
than a short time or on more than limited issues. Effective reform aluost
always requires broadened political participation, usually in combinaticn
with some degree of persuasion and/or repression. This holds in most
politijcal systems, including traditional monarchies attempting to introluce
moderate reform, competitive parliamentary systews, and single-party ¢-velop-
ment-oriented states. Economic and social reform in ninetcenth ecentury
Eupgland was accompanied and largely generated by periodic expansion of the
electorate, A modernizing monarch appeals to middle-class groups ap: i !

conservative elites, and to loyal and traditional peasants against iopocient
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(and sometimes self-seeking) middle-class groups. A socialist revolution,
whether by force or (as in Chile currently) through constitutional weans,
mobilizes urban workers and peasants on a massive scale to counterbalance
and overcome resistance from the middle and upper classes.

The importance of participation extends beyond enacting of new laws
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 but
persistent pressure of the groups and individuals who stapd to lose by
changé. These try to win back in the implementation stage at least part
of wvhat they have lost at the policy-making stage. Such pressure will
come at the national level, but perhaps more often at the local level,
wvhere even a reformist central 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 patternz and processes. Ewven were such intervention accepted as rorsl
and desirable--which it is not-~there are obvious and severe limits to the
competence and influence of technical and professional specialists within
a nation and still more binding limits on foreigners. But if developmesit
officials are serious about encouraging a reorientation of development
priorities, their'analysis should explicitly include current patterns of

political participation in the countries with which they are concerned.
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What groups are active, on what issues, through what channels? How will
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 reaction to shifts in government policies and programs?
Such analysis might be useful even with respect to many conventional develop-
ment programs and policies. It is crucial to a realistic assessment of the
prospects for and design of major reform. 1In 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 gstudy is a brief integrated survey of political participation
patterns as they relate to aspects of social and economic development.
More precisely, we consider:

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

(2) the relationships between modernization (including socio-econonic
development, the distribution of income and status, governmental

policy, social mobility, and group organization) and political
participation;

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

The final chapter summarizes findings and suggests some possible policy
implications.,

The monograph is based in part on a research program conducted at the

Center for International Affairs of Harvard University. The program includad
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case studies of political participaticen patterns in four countries: Cclonbia,
Kenya, Pakistan, and Turkey. It also included cross-national studies of
rarticipation patterns among selected socio-economic groups, the urban poor
and the peasantry. These were supplemented by intensive, survey-based
analyses of participation by these groups in particular nations, urban puor
in Mexido and villagers in Vietnam. Finally, the program included partial
support for the development of two theoretical modeis of participation. One
of these was concerned with determinants of over-all participatvion, 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 rcnge of industrialized and modernizing nationms.

This multi-faceted approach reflected our belief that many other studies
of political participation had suffered from too exclusive a reliance on one
or another methodology.  Studies and models using aggregate data at the
national level must confront the fact that national totals, percentages, 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 1iabilities. It tends tco become divorced from its social and
institutional contexts; explanations for patterns of participation are often
sought simply as a function of individual attitude and status characteristics.
Case studies have obvious advantages of depth and appreciatica of dynami;.
sequences. They provide rich material for, but cannot themselves offer,
more general theories and explanations. By combiniﬁg country studies,

comparative sector studies, and aggregate modeling we hoped to draw on



the insights of each while not being restricted by the weaknesses of c-eh,

Each of the studies in the program was conducted indepcndently; but
each scholar taking part was selected originally because his research related
to aspects of the broader program. All participated in seminars held roujhly
once a month, to discuss questions of substance, theory, or methodology of
common concern and to review sections of individual studies as these wvere
drafted. In addition, of course, there was a good deal of informal exchange
among 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 and have been
published or are ready for publication. These are Ronald Brunzer's
theoretical model of patticipation'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
Bienen's discussion of Kenyan participation patterns, and Ergun Ozbudun's
study of social change and political participation in Turkey., The remaining
participants have manuscrip;s 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 discusged. It
incorporates their major findings, to the extent that these are available
as we write. DBut it does not attempt to summarize the content of the N
individual research projects. Even 1f all were complete, it would be ulrost
impossible to summarize adequately such a large and varied set. Morecver,

the components of the program were selected to complement each other, but
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are not in any way an effort to "cover" the topics in a systematic or coipre-
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 studlies 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 genéral implications?" Where 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 participation is, of course, only a part of the much broader
topic of political organization and evolution in the developfng 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. However, it 1s a major
element in the process of political modernization. It is also more rele;ént

to economic development than may be generally recognized.



C. The State of the Art

Polltical participation has been « major concern of both democratic
and Marxist theorists since the early ninetcenth century. Tt has been the
topic of many philosophic and political essays, end a key theme in studics
of the political history of the Western democracies. Yet the systemalic
analysis and theory of participation are largely a product of the past o
decades.

Survey research and computer technology are responsible for much
research and major advances in our understanding of the dcterminants of
individual political activism or passivity. DBut only very recently have
such studies begun to take into account uot only the individual character-
istics which affect participation {such as age, sex, family status, edvca~

tion, occupation, income, rural or urban residerce, fatalism, trust, ctc.),

but also the social and political context within which the individual finas
hinself (for example, the neighborhood, the larger political system, or the
individual's ethnic relations in his country).

Improved national statistics, again in combination with the computer,
are responsible for a second majer approach to the systematic analysi
poelitical participation. Here the IBM cards are for nations, not in:
duals., Studies cowpare voting turnout or the frequency of political
violence in one society with turnout or with violence in another cocici:,
and attempt to explain the differences in terrs of class structure, powigical
institutions, rates of cconomic growth, the incquality ef income dictrivction,
or siwmilar factors. Alternatively, changes in voting turncut or poiit ic:l

violence over time ave analyzed for one socicoty and then reloated to oo [ v
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changes in the alignments of social forces and processes of historic:?
development in these societies. Like the survey-based research, these
studies have alsoe taught us a good deal, But the units are often not con-
parable in size, complexity, or other salient characteristics. And, as
noted earlier, aggregate indices of political participation are usually
limited to voting statistics and data on the incidence of certain kinds
of viclence. Both have obviocus shertcomings as proxies for the broader
concept of political participation.

Both survey-based studies of individual participation, and aggregate

often ’

studies of national patterns/neglect the group basis of political participa-
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 analvsis at the group level. Yet to date there has
been little systematic comparative analysis ot 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 whick is more fundamental than the limitations of
available date or the shortcomings of par:icular research methodologies.
At the time the Harvard research program was begun, there was no consencus
on an adequate definition of political participation, either within our
program or among other scholars.2 Definiticns are, of covrse, arbitrary.
But the choice of definitions determines the scope of research and affccts
the kinds of data needed and the methodologies which are appropriate. Lack
of agreement on definitions means that the results of different studics are

non-comvarable, and cunulation of findings is difficult. A consensusn on
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seme of the dimensions of political participation has begun to emerge in
academic circles only during the last year or so. Our own conclusions are

discussed in Chapter 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.1.D. Grant CSD-2236, part 11, a conceptualization and analysis of
political participation in underdeveloped countries, February 12, 1971."



Chapter Two

THE NATURE OF POLITICAL PARTICIPATION

A. A Core Definition of Political Participation

Verious scholars have used the 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's own concerns, a belief that one can influence
governmental decisions and actioﬁs)? 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? 1Is any action directed to government decision-
making to be regarded as participation, or only those actions which are
effective? Do we include as political participation the action c¢f 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, village elder, union
official, wandboss) or because he is paid, rather than because he seeks

to influence governmental decision-making? Respected scholars differ on

their auswers to these questions.



In this essay, we define political participation simply as activity

by private citizens designed to influence government decision-~making.

Several aspects of 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 orientations
of citizens towards politics as well as their actual political behavior.

We exclude this subjective component. Knowledge about politics, interest
in politics, feelings of political competence and efficacy, perceptions of
the relevance of politics, all these are cften closely related to political
action. But at c¢her 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 and
subjective political att;tudes as separate variables.

Second, we are concerned with the political activity of private
citizens or, more precisely, individuals in their roles as private citizens.
We thus draw a distinction between political participants and political
professionals. A political professional is someone whose primary calliug
is politics or government, Ourx 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 eclection or speaking at

a town meeting.) The political activity of participants is intefmittent,



part-time, and usually avocational or secondary to other social roles.

There 1s, thus, much political activity which is not political participa-
tion, including nost of the activity of those ho are most active in
politics. The number, attitudes, and behavior of the political professionals
and particularly the political elite in any particular political system will
often dréstically affect the scope and nature of political participation--
that is, non-professional activity--in that system. (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.intervenfion 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 sanitatilon men designed to influence
a city council to pay higher wages. The amount of political participation
in a society is thus, in some measure, a function of the scope of govermmcntal
activity in the society.

Efforts to influence governmental decision-making may involve persuading
or pressuring existing authorities to act (or refrain from acting) in certain
ways, as in the examples above. Or participants may seek to replace curr®nt
decision-makers with others they expect to be more respousive to their
preferences and needs. More rarely, political participation may seek to

change aspects of the political system itself, or to alter fundamentally
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the stiucture of the entire system, in order to makc.possible governments
more responsive to the participants'’'desires. In short, political partici-
pation rmay be directed to decisions by current ruthorities, to replacing

or retaining those authorities, or to changing or defending the existing
organization of the political system and the rules of the political game.
All are means of influencing the decisions and the actiomns of the government.

Moreover, we define as political participation #ll 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 vio}ence, 8o long 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 of 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 may or may not be successful and may or may not be powerful,

A participant is successful to the extent that he actually influences those
governmental decisions which he is attempting to influence. lle is powerful
according to the number and scope of the governmental decisions which he ~-
does actually influence and the degree of influence which he has over thosc
decisions. In these terms, most participants in politics have little power

and only some participants have a significant dégree of success in politics.



Widespread participation in politica‘thus does noct necessarily imply
demceratic, responsible, or representative government.

Finally, we define political participation to include activity which
is designed by the acéor himself to influence governmental decision-making
and also activity which is designed by someone other than the actor to
{nfluence governmental decisicn-~making. The former may be termed autonomreus
participation, the latter mobilized participation. The problem of intent, )
and the related question of motivationé for political part#cipation, are

complex and controversial. We discuss them separately below.

B. Mobilized versus Autonomous Participation

Many of the people who vote, demonstrate, or take other actions whic%?
appear to be political participatica do not act from an intention to influenea
government decie’ci~mgkers. Voting rates are higher in traditicnal and -
rural Eastern Turkey thah in more moderni;ed ﬁestern provinees or im the
Turkish cities. But many of the peasantshého awell the turnout act because
the local landlord tells them to do so, and may even threaten~them with
losing their land 1if they do not follow his instructions. Some may have
virtually no understanding of their action, much leass an intent to affect
the personnel or decisions of the government., A worke: in Mexico City may
join a PRI-sponncred demonstration not because he wants to display his
support for the government and its decisions, but because hé does not want
to be different from all the other men in his factory who are doiné 80. -

The nineteenth~century immigrant in America who pﬁt up campaign posters

was not necessarily moved by clearly formulated views on the best candidate.



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
gevernment decision-making. But someone else-- the landlord, the PRI union
leader, the ward boss--did so intend. Through coercion, persuasion, or
material inducements they were able tc 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. Thus, Myron
‘Weiner stresses the voluntary nature of the action, arguing that "belonging
to organizations or attending mass rallies under government orders is . . .
excluded” as is also voting in elections where citizens have no zhoice of
candidates,1 Another recent discussionAof political participation does not
attempt to define the term, but gimply states the boundaries of the authorse'
interests. These explicitly rule out "'ceremonial' 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
elections."2 In both cases the writers distinguish democratic or autonomous
participation from government-sponsored, manipulated, or mobilized partici-
pation, and exclude the latter from their area of exploration.

We suggest that there are strong arguments for including both
nobilized and autounomous categories in a broad-gauged exploration of
patterns of political participation. First, the distinction betwcen

mobilized and autonomous participation is more clear-cut in principle



than in reality. While it is possible to identify many activities as
clearly mobilized or clearly autonomous, border-line cases abound. More-
over, the criteria for distinguishing the categories are somewhat arbitrary.

' while action

Is support activity sponsored by the government "mobilized,'
organized by opposition parties or organizations is ''autonomous"? The
individual's action is roughly equally voluntary or involuntary in the
cases of the PRI-organized support demonstration, and the opposition-
orientced 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 one 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, who
casts his ballot for a state official virtually guaranteed of re-election
(despite token opposition)? 1In short, mobilized and autonomous participation
are not ciearly distinguished, dichotomous categories. Rather, they form a
spectrum. The voint on the spectrum which divides mobilized from autonorous
participation cannot be other than arbitrary.

Moreover, virtually all political systems include a mix of mobilizcd
and autonomous participation. Of course, the mix varies from one system
to another, and changes over time in any particular system. But we are
dealing with matters of degree not only at the level of individual actiony
but alsu at the level of political systems.

We would agree with other scholars that it is worth tiying to maintcin

a distinction between more and less mobilized or autonomous participation.



But precisely because the distinctions are arbitrary and the boundarics
indistinct, we would argue that both categories 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 participa-
tion in a general study on the topic cencerns the dynamic relations betwoen
the two categories., Behavior which originates as mobilized participation
may become internalized, that is, largely autonomous. The immigrant who
votes for the city machine initially because of gratitude to the boss may
later become a convinced partisan of that party, and argue vehemently thng
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 willing expression of civie duty, that is, as
action designed to indicate support of the system and its leadership.

Conversely, initially autonomous participation may become mobilized
or manipulated. Government and opposition parties and political leaders

often try to infiltrate, "capture,"

and turn to their own interests initially
autonomous local pressure organizations such as neighborhood improvement
assoclations in low-income urban areas. The conditions under which this
succeeds or fails, and the effects on members' participation patterns, can
be explored only by including in the scope of one's research both the
autonomous and the mobilized or manipulated phases.

A third reason for examining mobilized as well as autonomous activilies
is that both have important consequences for the political system. To say

that a mobilized as distinguished from an autonomous actor does not parti-

cipate in politics 1s like saying that a conscripted as distinguished from



a voluntcer soldier does not participate in a war. The motivations of the
two are clearly different and, in some respects, so also may be their
behavior. But th: great bulk of the activitie, of a draftee and a volun-
teer in a war will be indistinguishable from each other and will have
similar consequences. So also will those of mobilized and autonomous

participénts in politics,

C. Levels, Forms, and Bases of Political Participation

The basic purpose of this study 1s to analyze the effects of social
and economic modernization on political participation. Political participg-
tion is thus our over-all dependent variable. We will attempt to shed sowe
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 changing group bases for participation.

In all societies some people participate in politics. In some
societies more people participate in politiecs than in other societies.

In any society some people participate more than other people. Consider,
for instance, the following figures on levels of political participation:3

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

Bulgaria 100.0Z India 55.8%
Austria 88.9 Chile 54.1
Veneczuela 78.8 Brazil 44.2
United Kingdom 72.4 Guatemzla 25.9
Turkey 61.2 Switzerland 23.2

United States 56.8 South Africa 14.3
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(2) Percentage of the population which engages in one or more
political acts beyond voting:

Number of political .cts beyond voting

‘ 1 2 3 4 5 6
United States 647 407 267 167% 9% 5%
Japan 62 as 19 11 5 2
Nigeria 56 30 i3 2 1(5+) -
Austria 52 41 17 8 [ 2
India 36 18 10 6 4 2

(3) Percentage of population which is 'political active,” that is,
discusses politics once a week or engages in more iutense
political activity:

United States 46%
Great Britain 45

Germany 40
Italy 27
Mexico 25

These cross-national data on participetion levels reveal many sirmi-
larities and differences7 Voting is a widespread phenomenon in the most
widely dicparate societies. In many socisties other types of political
activity above and beyond voting are also widely engaged in: in indus-
¢rialized countries 50% or more of the population are participant in ways
other than voting; even in anunderdeveloped country like India more than
one-third of the population does more than vote. On the other hand, there
are also significant differences among societies in voting rates and partici-
pation rates and in the meanings of those rates. There are also, clearly,
major differences within socleties. In each country, a minority of poli—-
tical activists can easily be distinguished from the bulk of the population,
At the other extreme, In every society at least one-;hird of the population

engages in no political activity beyond voting, and in some countries, such
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as the United States, over one-third may not even bother to vote.

In analyzing levels of participation, it 1is necessary to distinguish
between two sub-dimensions: (a) scope, or the proportion of a defined
category of people who engage in 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 relaved. In a given society,
large numbers of people will vote, an action of little intensity; smaller
numbers of people will participate in campaign activities; and still smal%er
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) Flectoral activity includes voting, but also campaign contributions,

working in an election, proselytizing on behalf of a candidate, or any other
form 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 Incidence 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 froi:. other
major forms of political action.

(b) Collective lobbying includes group efforts to contact governmental

officials and political leaders with a view to in uencing the content of

their decisions on issues which affect a significant number of people.
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Obvicue instances are activity designed to generate support or opposition
for & particular legislative proposal or administrative decision,

(¢) Organizntional activity involves participation as a member or

officer in an organization which has as its primary and explicit goal the
influencing of government decision-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 organizstion's efforts to influence government. This 1s, in a
sense, participation by proxy.

(d) Contacting is lobbying by an individual which is not part of a
broader :collective 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 henefits for only a single person or a very small number of
people. We thus group together what Verba and Nie have identified as
"contacting officials on social issues' and '"contacting officials on per-
sonal matters.'" Much of their survey work, as well as that of others, has
focused on the 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 priv;Le
citizens rather than professionals, must be viewed as political participation
as clearly as are voting, attending party rall;es, or putting up campaign

posters., Lobbying activities such as peaceful strikes, demonstrations, and
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picketing are legal in some countries and barred elséwhere. Similarly,
privsce contacting can be legal or 1ilega1 in itsclf, and may or may not
be accompanied by oribery or other 1illegal aspeccs.

Crossing the boundary between legal and illegal activity involves
greater risk, hence greater initiative by the participant. One might
expect a screening effect similar to the contrast between those who vote
and the smaller and less broadly representative number of electoral
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. 1In addition, the line between legal
and illegal activity varies from one country to another and may change over
time in any one 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 governﬁental decision-making by doing physical damage to
persons or property. Except in certain instances where it is employed by
police or law enforcement agencies, such action is illegal in every society.
A recort to violence, consequently, usually reflects fairly intense motiva-
tions. Violence may 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 by peaceful means. Hence a ‘
central issﬁn—conéerns the conditions under which people resort to violence
rather than to more peaceful forms of participation. To what extent docs
violent action tend to be a last resort, chosen onlf aftcr opportunities

for peaceful participation have digsappeared? To what extent is violence a
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more likely instrument of some social forces rather than others? Under
what circumstances does its use tend to be closely associated with other
types of participation?s

Most studies of political participation have focused on levels of
participation and more specificully on the level of voting participation.
Election statistics, census data, and sample surveys make it easy and
interesting to compare the voting turnout of different groups and different
societies in societies where there is a history of competitive elections.
Voting participation, however, is clearly only one form of particiration, .
even in societies where voting is frequent and meaningful. One should not,
consequently, assume that becausg 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 other. 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 goes up in a society
that therefore other forms of political participation have increased.

Nor is there any easy way to measure the scope ard inteﬁsity of
various forms of participation, weight them in some manner, and add them
into a composite index which measures '"total participation." Such an index
would be meaningful only if all forms of participatinn had similar charac-
teristics, in the sense that each increased or decreased in respon;e to the
same causal variables and had similar consequences for the political system
as a whole, But all forms of political participation do not have similagp
characteristics.

Some types cluster together. TFar more pecple vote than contribute

funds or actively campaign for a candidate. Electoral activity as a whole
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has some characteristics similar to lobbying. Dut particularized contacting
displays rather different characteristics. In each of the several nations
where it has been examined, the scope or incidence of contacting does not
vary systematically with sc_lo-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, i1f we want to understand the causes and consequences
of different patterns of political participation, we cannct think of it as

a simple, homogenous variable. "Political participation' is an umbrella

concept, a label for a whole set of variables, each of which fits the core

definition, but has somewhat different causes and consequences and relates

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

then, can we speak of an over-all increase in the level of political parti-
cipaction 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 Eﬁ
terms of the different types of collective organizations through which such

participation is organized and which commonly form the bases for such parti-

cipation, Among the more common bases are:
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(a) class, that is, individuals of similar social status, income, and
occupation;

(b) communal group, that is, individuals of similar race, religion,
language, or ethnicity;

(c¢) neighborhbood, that 1s, individuals in geographical proximity to

each other;

(d) party, that is, individuals who identify with the same formal
organizaticn attempting to win or maintain control of the executive and
legislative branches of government; and

(e) faction, that 1s, individuals united by sustained or intense
personal interaction with each other, one manifestation of which 1s the

patron-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 importance 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 importance of class and communal grouping in

shaping political participation. 1In some societies class and party identi-

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 analysis have to do with
the shifting patterns of participation, How do the major economic and social
chanpes associated with modernmization affect the scope or incidence of

different forms of political participation in a society? Does the "mix" of
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forms and of bases 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 directed to national government? How is this
balance affected by social and economic change?

In theory the tendency for individuals and groups to try to influcnce
the govérnment 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 mest 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 fo alter its decision. The government
is the source of the difficult&, hence its most direct (though not necessarily
most promising) solution. Where ethnic tensions focus on questions of
relative status and powér, 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
bétween social-economic change and changes in the levels, forms, and basgg
of political participation at three different levels. In Chapter III the
focus is on the "macro”" level: how the over-all economic and political
characteristics of the soclety--its level of economic develriment, its

degree of economic equality, and the nature of its governmental system--
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affect politiéal 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 what might be called the "mecro" or group 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 counclusions
which have emerged from our analysis and to summarize their implications
for those whose goal it is to promote more widespread and meaningful

citizen activity in politics.



2-20

FOOTNOTES

1. Myron Weiner, "Political Participation: Crisis of the Political
Process," in Leonard Binder et al., Crises and Sequences in Political
Development (Princeton: Princeton University Press, 1971), p. 164.

2., Sidney Verba and Norman H. Nie, "Political Participation," in
Fred Greenstein and Nelson Polsby (eds.), Handbook of Political Science,
no date, xerox typescript, p. 3.

3. Data sources are as follows: (1) Charles Lewis Taylor and
Michael C. Hudson, World Handbook of Political and Social Indicators (New
Haven: Yale University Press, 2nd ed., 1972}, pp. 54-56; (2) Sidney
Verba and Norman H. Nie, draft chapter on "Political Participation,"
op. cit., p. 35a; (3) Norman H. Nie, G. Bingham Powell, Jr., Kenneth
Prewitt, '"Social Structure and Political Participation: Developmental
Relationships, II," American Political Science Review, 63 (Sept. 1969),
p. 824, :

4., See Sidney Verba, Norman H. Nie, and Jae-On Kim, The Modes of
Democratic Participation: A Cross-National Comparison (Beverly Hills,
Calif.: Sage Publications, 1971), pp. 41-43, 57-59.

5. For a useful summary and analysis of political violence in terms
of theories of relative deprivation, see Ted Robert Gurr, Why Men Rebel
(Princeton: Princeton University Press, 1970). For a brief, general
discussion of violence in relation to development, see Samuel P. Huntington,
"Civil Violence and the Process of Development,'" in Civil Violence and the
Internatienal Svstem: Part II: Violence and Internaticnal Securdity (Adelphi
Paper No. §3, International Institute of Strategic Studies, December 1971).




Chapter Three

DEVELOPMENT, EQUALITY, AND PARTICIPATION

A. Models of Development: Liberal, Technocratic, and Populist

Much of the earlier Western and particularly American writing 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 authoritarian
government lay in the socio-economic backwardness of the society. The
ansver to these ills, consequently, was rapid socio-economic modernization
and development which would inérease the over-all level of economic well-
being in the society and thus make possible s more equitable distribution
of wealth, promote poligical stability, and provide the basis for broader
political participation and more democratic systems of government. The
most commonly assumed causal relationships underlying this wodel are

diaprommed in Figure 3.1.

Figure 3.1.
The "Benign Line" of the Liberal Model
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The empirical basis for the liberal model was fourd in the seeming
correlations betwecen socio-economic backwardness, on the one hand, and
the evils of inequality, instability, and arbitrary rule, on the other.
Gunnar Myrdal expressed the prevalent viewpoint with respect to the
relation between socio-economic backwardness and incquality when he
argued that, "It is, indeed, a regular occurretce cndowed almost with
the dignity of an economic law that the poorer the country, the greater
the difference between rich and poor."1 Robert McNamara succinctly sum-
marized the lesson from the statistics of civil strife when he declared
that "there is an irrefutable relationship between violence and economic
backwardness."2 Seymour Martin Lipset and Daniel Lerner presented com-
parative data to demonstrate the positive relation between economic
development and democracy, iun the one case, and socio-eccnomic nmoderniza-
tion and political participation, in the other.3

In the past decade .the liberal model of development has been shown
to be methodologically weak, empirically questionable, and historically
irrelevant except under specialized circumstances. Three methodological
weaknesses characterized the model. First, its assumptions about ccusal
relationships were in large part derived from aggregate static comparisons
between the most developed (i.e., Western European and FNorth Atlantic)
countries, on the one hand, and the great bulk of the lessg developed
countrics, on the other, without reference to the ertent to which further
dif ferentiation among countries might invalidate the presumed linear relia-
tionship between socio-gconomic development and other variables. A second
and related weakness war the extent to which the wodel ignored the impact

which the prccesses of changing from one developmental level to another
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might have on the '"dependent" var’ables of stability, equity, and partici-
pation. 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
modified. Political violence and instability have been shown to be more
prevalent in societies in the midst of the process of modernization and
development than of societies at the lowest levels of development.4 In a
similar vein, it has now accepted that with the notable exception of
societies which have carried out extensive land reform programs, high
rates of socio-economic development tend to increase inequalities in income
and property in modernizing countries. Typical of the conclusions of
economists on the relationship between these two variables are those of
Adelman and Morris: "higher rates of industrialization, faster increases
in agricultural productivity, and higher rates of growth all tend to
shift 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 rewards of economic development are consistently the middle class
and the highest income groups."5 The comnection between economic dcvelog:
ment and democracy has also been questioned in a lengthy series of both
static comparisons and developmental studies. The general import of these

studies is to shift the emphasis in expianation from simple affluence to



economic equality and to developmental sequences.6 In this chapter, we
will focus on the two critical remaining causal relationships of the
liberal model, thait is, those running from soc’o-ecounomic development and
socio-economic c¢quality to political participation.

Before reviewing the relationships between development, equality,
and policics, it should also be pointad out thag in actual practice during
the past decade the experience of very few countries, if any, has approxirated
the liberal model of development. In practice, the evolution of societies
has tended to approximate one of twoc other models. The technocratic model
is characterized by low levels of political participation, high levels of
investment (particularly foreign investment) and economic growth, and
increasing income inequalities. This model assumes that political partici-
pation must be reduced, at leact temporarily, in order to promote economic
developwment and that such development necessarily involves at least temporary
increases in income inequality. The unanswered question is: To what extent
is increasing income inequality compatible with sustained low levels of
political participation? Will not a widening gap between rich and poor
combined with govarnmental efforts to repress political participation build
up stresses and pressures leading eventually to a "participation explosion”
which overthrows the existing political system aad may alter fundamentally
the social and economic structure? Does not departicipation-development-
inequality-repression constitute a vicious circle, the dynamics of which
tend to shift initiative and power to thone who want to carry the process
to the extreme?

The causal scquence in the populist model of development is almost

the reverse of that of the technocratilc model. High and increasing level:



of political participation ge with expanding governméntal benefits and
welfare policies, and increasing economic equality, but, if necessary,
relatively low rates of economic development. The logic of this pattern

of evolution leads towards increasing social conrlict 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 the technocratic
model leads to governmental repression in order to prevent political parti-
cipation; the populist model leads to civil strife as a result of political
participation. In a comparable manner in both cases, the dynamics of thel
relationships among the critical variables tends to produce a vicious circle
in which the dominant tendencies are toward the maximization of the value of
cach variable. While the strains generated by the technocratic model may

' those which arise in the

eventually lead to a 'participation explesion,’
populist model may eventually lead either to the total disruption of the
society by civil war or to a '"participation implosion'" in which the military
seize power and suppress participation by other social forces. If they
remain in power, the military leaders may well attempt to redirect sccictr
into the technocratic pattern; if they withdraw from puwer, the society is
likely to resume another cycle in the populist pattern.

While the populist and technocratic models seem to embody very
different patterns of development,they do share certain common assumptions
which are not present in the liberal model. Both the technocratic and
populist models assume that there is at least a short-run conflict betwaen
economic development and economic equality and that consequently a cheice
has to be made as to which goal receives pricrity. .They also assume the

nature of this choice and the extent to which ore or the other value docs
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Figure 3.2.

The "Vicious Circle" of the Technocratic Model
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receive priority will, in large part, be a product of the political partici-
pation patterns of the society. They also agree that, by and large, more
participation meins more equality, and less participation mbre development.
For this reason, the political leaders in the technocratic system attempt to
reduce participation, while those in the populist system attempt to expand
it. In-contrast to the liberal model, both these models see powerful causal
relationships running from participation to the econcmic variables instead
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 havé
veered strongly in one direction or the other or from one direction to the
other. In the fggg's and early 1960's, for instance, Brazil evolved along

/ _
classically populist lines, a pattern which was brought to an end by the
military coup d'etat of 1964 and subsequent participation implosion which
in due course transformed Brazil into a close approximation of the techno-
cratic model. As such it today stands in dramatic contrast to Chile, which
represents a close approximation of the populist model. Other countries
tending 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 itsell turned
out not to be a realistic or relevant choice for most modernizing ccountries,
They are, instcad, forced to choose between one variant or another of cither
the technocratic or populist models. The choice which a society's clite

makes will, of course, reflect its own basic moral and political values and



either choice can be rationalized and legitimized in terms of political

ideology, social theory, and economic analysis. The ways in which these
differing perspectives can interpret the same experience have been well

sumnarized by Henry Bienen in his discussion of Kenya.

lenya 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 grouth in gross domestic
product. Both countries have had neighbors to contrast them to.
Ghana and the Ivory Coast is already the title of a book. Kenya und
Tanzonla 1s sure to follow and the comparisons between the two kast
4lrican countries are already many. And both Kenya and the Ivory Coast
have opted for scemingly clear strategies of economic growth based on
a cetermination to keep ties to Western countries and gain foreign aid
and investment; both have concentrated on growth rather than redis-
tribution. DBoth countries have been controlled by a "maximum leader"
and a small group around him who have strong ethnic ties. Tadeed, both
countries could be chavacterized by an attitude anong .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 so benevolent.
. « « They are seen to be countries wvhere neo-colonial influence is
strong and where a parasitical elite of top politicians and civil
servants squeeze the rural areas for their ill gotten gains. They are
seen to be without ideology., . . . Growth takes place at the expcuse
of the poor: the rich get zicher and the poor stagnate or worse. &
privileged elite distributes the benefits of economic growth that it
gains through alliances with Europeans and through expropriation of
Africans and Asians to tribal clients unfettered by any of the formal
wechanisnms 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
on a short run calculation for schools, clinics, roads and other imrmediate
benefits, Thus curtalling effective mass participation is justified.
Orpanized dissent is not allowed and the heavy hand of civil administia-
tion ?nd if need be police and riot squads are used to put down opposi-
tion. -

One critical question for analysis is the extent to which there ave
necessary relationships among the various developmental variables which rore

or less force a suciety away from a middle course and towards either a



populist or technocratic extreme. In some instances, where societies have
carried out a redistributicon of landed wealth early in the process of
development, it eppears possible for them teo 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 Taiwan
in 1953 the income of the top 20% of income recipients was fifteen times
that of the poorest 20%; by 1969 the ratio between the two had declined to
five-to-one, which has also been the ratio i1in Korea in recent years.8

Both countries seemingly have avoided the inverse relationship between gro%th
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
elther country and only some evjdence of the emergence of broader political
participation patterns.

In Latin America tbere seem to be pressures at work pushing societies
toward either the populist or the technocratic model. Consider, for instance,
the following classification of societies ac:rording 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 democratic Government priority to economic equality
political participation Low High

Low Brazil Peru

High Colombia Chile

To what extent are the combinations represented by Peru and 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 hi;tory hardly providcs
a conclusive answer., But the extent to which the Peruvian junta has
suppressed any sirnificant movement toward broa'er participation, moderated
its reformist policies, welcomed in foreign investment on terms it censiders
acceptable, and in actual fact done little to alter the distribution ¢f
social and economic power in Peru, all suggest khat it may be moving slo:ly
in the Bragzilian direction. 1In Colombia, on the other hand, the efforts
rade by the National Front to eliminate political competition and to reduce
presidential
political part‘cipation have broken down. The 1970/election 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 situatiom would appear
to be moving that country toward a closer approximation of the Chilean model.
If these interpretations of Peruvian and Colombian politilcs are correct,
they clearly underline the difficulties which any government will coenfront
in trying ro steer a middle course. Both logic and experience suggest that
any given soclety 1s more likely to suffer from the alternation of beth
models than it 1is likely to be able to benefit from the moderation of either.
All three models assume certain relationships between political perti-
cipation, socio-~economic development, and socio-economic equality, In the
liberal model, more development and more equality lead to more participation;
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 relations between development and stability and

devzlopment and equality have been shown not to be well founded. The next
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two sections of this chapter will explore in general terms the relations
between development and participation and equality and perticipation. 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 they do have to be considerably refined. Development
and participation do in large measure go together, but the con;thion
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
fiow seems to be more from the latter to the former (as posited by the

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

model). Moreover, in some phases of modernization, more participation
means less equality (an assumption made by none of the models). In
addition, in reviewing those aspects of society which affect

participation, the liberal model appears to overemphasize social

and economic factors. At least in the short run, the values of the politicai
elite and the political policies of government are more decisive than anything
else in shajing the participation patterns of a society. The populist and
technocratic models thus come closer to reality than the liberal model in

assigning more of an independent role to politics.

B. Soclo-Economic Develcpment and Participation

1. Participation Levels

"Traditional society," declared Daniel Lerner in 1958, "is non-
participant. . . . Modern society is participant. . . ."9 In the years.
since, it has become commonly accepted that the principal political difference
between traditional and modern societies concerns the scope, intensity, and

bases of political participation., 1In more wealthy, industrialized, urbanirzed,

complex societies, more people become involved in politics in more ways than
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they do in less developed, agricultural, rural, more primitive economic

' commented onc set of

and social systems. "It comes as no surprise,'
authors a decade after Lerner, "to learn that . nation's level of political
participai}on co-varies with its level of economic dcvelopment.“lo The
cross-national and longitudinal evidence to support this proposition is
overvhelming, ranging from apparently global re}ationships between the
distribution of employment in the primary, secondar&, and tertiary sectors
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 par;icipation.

Why should there be this relationship between socio-economic deveclop-
ment and political participation? At a broad level, several links are
apparent,

First, within a soclety, levels of political participation tend to
vary with socio-economic status. Those with more education and income and
in high-status occupations usually are more participant than those who are
poor, uneducated, and in low-status occupations. Economic decvelopment expands
the proportion of higher status roles in a society: more peoplc become
literate, educated, better-off financially, and engaged in middle-class
occupations. Hence a larger proportion of society is politizally particilant.

Second, economic and social development involves tensions and strains
among social groups; new groups emerge; estahlished groups are threatencd;

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



conflicts multiply between social classes, regions, énd communal groups.
Social conflict intensifies and, in some cases, virtually creates group
conscilousness which, in tufn, leads to collectise action by the group to
develop and protect its claims vis-a-vig other groups. It must, in short,
turn to politi;s.

Third, the growing complexity of the econbmy leads to a multiplication
of brganizations and associations and the involvement of larger numbers of
people 1in 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
socleties. In Turkey, for instance, economic development has been accom-
panied by a marked increase in the number of assoclations and the ﬁpopulation/
assoclation ratio is noticeably higher in the less developed provinces than.
in the more developed ones. Both findings suggest a positive relationship
between socio-economic development and the intensity of associational

nl2

activity. 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 funciions of government., While the scope of govern-
mental activity clearly 1s influenced by the political values and ideclogies
dominant in the society, 1t is even more highly influenced by the level of
cconomle development of the soclety. Highly industrialized societies run by

governmrents devoted to free-enterprise capitalism typically have more higiﬁy

soclalized economies than agrarian socletiles run by committed socialistis.

-
'

The former simply require more governﬁental promotional, regulatory, and

.

redistributional activity. The more governmental actions affect groups
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within society, however, the more those groups will see the relevance of
government to their own ends and the more active they will become in their
efforts to influence governmental decision-mak?ag.

Fifth, socio-economic modernization normally takes place in the form
of national development. The nation-state is the vehicle of socio-cconcnric
modernization. For the individual, consequently, his relationship with the
nation-state becomes critical and his identity with the state tends to
override his other loyalties. That identity is theoreticallv expressed in
the concept of citizenship, which presumably overrides distinctions of sor;al
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 and outlook
which, in some measure, legitimizes and hence facilitates political parti-
cipation. And this is the case in both democratic and communist societizs.

Given the pronouncements of social scientists, the weight of the
statistical evidence, and these seemingly persuasive causal relationships,
one might well expect there to be a more or less one-to-one relationsldp
between the level of socio-economic development in a society and its levels
of political participation.

In fact, however, this 1s far from the case. Vhile there is a gcuceral
tendency for many forms of national political participation to increase
with economic development, this is by no means a universal phenomenon,

Other things being equal, economic development tends to enhance political
participation. But other things are rarely equal, and many factors which are

not necessarily shaped by economic development in themselves shape pollitical
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participation. Judgments as to the over-all level of political partici-
pation in societies are virtually impossible to make. When one does look,
however, at particular forms of participation, one can see variations in
levels which have no discernible positive relationship to socio-economic
development.

(1) Socio-economic development normally increases more or less steadily
vith time. In mamy societies, however, levels ;f 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

towvard increasing levels of tu:nout."l3'

In Turkey and Colombia in the ycars
after World War II there were periods of substantial decrease in voting
participation. Such figures 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 suggests, however, that the decline may not be limited
to voting. In Uganda and other African states, political participation
levels apparently peaked in the years immediately before and after inde-
pendence and were then followed by sigirificant A"clepart::lc:ipati.on."ui Cer-"
tainly the prevalent forms of participation change from time to time. In
Kenya, for instance, an '"indepcndence style cluster" of political participa-

tion, emphasizing electoral activity, rallies, party membership, and ducs
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paying, was supplanted by a "post-independence style cluster," charactcri~cd
by the acquisition of information about government and the presentation of
views and demands to governmental decision-makers.l5 Similarly, the parti-
cipation levels of particular groups in the soclety may vary over time with
apparently little relation to levels of socio-economic modernization.
Changes at both the group and the soclety level are sufficiently sustained
so as not to be written off as simply temporary aberrations from the socio-
economic development model.

(2) Substantial differences in political participation exist among
societies which do not correspond with differencer in their levels of soc16~
economic development. The poor communist societies in Asia (particularly
China and North Vietnam) clearly have had extraordinarily high levels of
mobilized participation. Many socleties which are much less economically
developed than the United States have substantially higher rates of voting
participation.

(3) Differences in participation rates among areas within sociletics
do not necessarily corresponq with differences in socio-economic modexrnization.
In Turkey, India, and elsewhere, voting participation 1s significantly higher
in less developed parts of the country than in the more developed parts.

Even in the United States, where there is a strong correlation between voting
turnout and economic development among the states, a state like West Virginia
may deviate significantly from this pattern and have a high level of turnout
degpite its relatively low level of economic development. ~

What are the rcasons for these varilations from the othecrwise prevailing
relationship between developwent and participation?

First, many of those factors related to soclo-ecconomic development
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or affected by it which in turn promote political participation wmay then-
selves have causes other than the process of socio-economic development
itself. Group cunflict and consciousness, org nizational involvenent, the
expansion of governméntal activities, all tend to be promoted by the pro-
cesses of economic development. They may also, however, result from other
causes. Migration, exploitation, war, aggression, political leadership,
ideological and religlous 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 I1s the status structure in society. As societies become more develcped,
however, varilations in politicél participation may be shaped less by status
structure and more by political and organizational factors which are not
necessarily determined By the level of economic development.

Second, some aspects of socio~economic modernization may have little
direct impact themselves on political participation. This 1is most notably
the casc wich 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, was
related to political participation. Other scholars subsequently analyzed
these presumed causal relationships and came up with somewhat different
patterns, but still attributing a major primary reole to urbanization. In
fact, however, there does not appear to be any. consistent global diffecrence

in the levels of rural and urban political participation. Many countrics
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have no real differences between urban and rural participation rates; in

some countries, such as France, Turkey, Japan, the Fhilippines, and Pakistan

rural voting rates are higher than urban ones.]6 In sowme countries, such

as Chile, the levels of urban and rural voting rates have changed significantly

cver time, with the relative decrease in the latter and increase in the formcr.l/
In‘those countries where urban participation rates are higher, the

apparent direct relationship is spurious, a result of differences in education

and occupation. When these factors are held constant, locality size and length

of urban residence appear to have no significant independent effect on poli-

tical participation. 1In his comparative analysis of the factors responsible

among working-class men

for "active citizenship'/in six countries, Inkeles found a mild relaticnzhip

between length of urban residence and active citizenship in Argentina, Chile,

and Nigeria, but much weaker relationships in India and East Pakistan. Once

cducation and factory experience were controlled for, however, these rela-

tionships disappeared and, indeed, in Argentina and Chile became mildly

negative.l8 Urbanism thus had no independent effect on active ciltizenship.

In another study of India, it was again found that when education was con-

the
trolled for, "those who live infcities vote slightly less frequently than

those who live in??ﬁral areas."19 In their reanalysis of the Almond-Verba
data for the United States, United Kingdom, Germany, Italy, and Mexico, Nie
and his associates came 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 N
national political participation. On the cther hand, there were consistent

weak nepgative correlations between size of locality and efforts to influcuce

local governmental decisions. 1In no ingtance, however, did urbanization
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explain more than two percent of the variance in participa:ion.zo In

short, where urban political particibation is higher than rural participation,
this result is thec product of differences in souial status, cducation, and
occupation,

In terms of aggregate voting rates, much of the difference betwecu
urban and rural residence has been due to the differences between the voting
rates of women. Over time, as occurred historically in Europe and is
occurring at the present time in India, the differences betwcen rural and
urban voting turnout tend to decline as the voting rates of rural women
bepin to approximate those of urban women.zl

Third, there are some ways in which socio-economic development wmayv tend
to reduce political participation. The expansion of the scope of governmental
activity, for instance, may have negative as well us positive consequences
for the levels of political participation. People are likely to perceive
government as more relevant to their own concerns, but this need not be

influence government.
accompanied by Increased feelings of ability to / The increasing
concentration of governmental activities at the national level and away f{rom
the local level may well have just the reverse effect. So also may increased
specialization in governmental activities, the professionalization of
governmental personnel, and the increase in the proportion of complex and
technical programs and policies within the total assortment of government
activities. 1In traditional society, governmental decisions are more likely
to deal with individual benefits or particularistic issues. Social- B
economic modernization is likely to promote the relative decline of particular-
istic decision-wmaking, a marked expansion of more generalized decisior-vaking

dealing with collective benefits, and the development of more routinized
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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 consequently be reduced. Mode.nizaticn may also increase
the social distance ﬁetween governmental officials and low-status citizeus.
The peasant who could appeal to and even negotiate with the village chici
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
duveloped regions of Turkey. 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 communities of Eastern regions, or to a lack of political realism
usually associated with low levels of objective and attitudinal modernization.”22
The purpose of political participation is to affect governmental
decision-making. Consequently, such activity has tn be directed at and
have an impact on the Joci where decisions are made. 1In a traditional
society, most decisions affecting villagers' lives presumably were made by
the village chiefs and council, who were therefore the targets of whatever
political participation the villagers engaged in. As society becomes more
modern, however, an increasing proportion of the governmental decision-
raking 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 politiggl
action by the villagers. Thus, in a traditional society perhaps 907 of the
governmental decisions affecting a villager are made at the village levcl

and 10% at the national level. As the soclety modernizes, the distribution



may vapidly approach fifty~fifty. In all likelihood, however, the bull:
of the political participation of the villager, say 807%, still is focused
at the viilage level. The amount of national gzovernmental decision-making
affecting society increases at a faster rate than the amount of political
participation affecting national government, Thus, the ratio of political
activity by individuals to governmental decisiops affecting them actvally
gees down., In addition, of course, the inhabitants of any one villaze can
expect to have only marginal influence on decisions which affect many villages.
Hlence, while the total amount of political participation may increase in
society, so also may the feelings of alienation and political inefficacy.
Socio-economic development also tende to increase the functional speci-
ficity of relationships and organizations, including those related to
politics., In a traditional agrarian society, the elite and mass are proe-
surably related to each other through diffuse ties which encompass econonic,
social, religious, and political relationships. This multifuncticnalicy
of relaticnships makes it easier for the landlord or village chief to
mobilize his followers for political purposes. In Turkey, India, Thailand,
and elsevhere the highest voting turnouts are precisely in those traditicnal
rural areas where the local leaders can capitalize on their social prestige,
cultural superiority, economic incentives, and implied or explicit ccercien
to mobilize their supporters to the polls. In a modern society, political
organizers attempt to create "parties of integration" designed to provide
camparable diffuse multifunctional relationships and also high levels of™
political participation. Such parties combine social, cultural and weltcre
functions with purely political ones and also tend to be very successiul

in producing substantial turnouts for rallies, campaign work, and other
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activities. Political organizations and Jesders uhi%h are only political,
in contrast, are not likely to produce comparable rates of participation.
Organizational multifunctionality, in short, covrelates positively with
political participation. The overall tendency in modernizing sccietics,
hovever, is toward more specific functional relatiouships. To the extont
that this oceurs in politics, that is, to the extent that organs of
political participation become distinct and specialized purely in politic:l
participation, they will become less successful at it. The expansion of
pelitical participation leads, paradoxically, te the develcpment of a
professional political class which by sepregating off political relation-
ships {vom other relationships tends to reduce or to limit political parti-
cipaticn.,

Economic development also tends to multiply the opportunities for
individual social and economic mobility, both horizontal and vertical. In
the short run, individual social mobility is likelv to decrcacse politica!
participation. If individuals can achileve their pgoals by roving to the
city, by shifting to higher-status employment, or by improving their
cconenie well-being, these may in some measure be 2 substitute for poli-
tical participstion. More generally, in lirschrzn's terms, the multiplic:tion
of the opportunities for and incentives to "exit" veduces the probability
that peeple will resort to "voice." Confronted vith incrcasing econcinic
uncey Lainty and doclining standard of living, a peasant is rore likely to

]

move to the city than te ennage in corrective political action, providel
(See CLopter 1V below, pp. a=2011.)
the costs of migratien are bearable./ Economic development-~conmunicaticns

networks, reads, buslires, urban joh opportuniticvs--reduces the uncertointicy

and costs of nigration and hence keeps down the level of rural political
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participation. Where migration is impossible or difficult, other thir:
being equal, peasants are more likely to resort to politics, despite its
uncertainties and risks. In a similar fashion. confronted with a neigh-
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
conscquently more likely to resort to politics.23

The fact that by and large urban political participation rates are
not higher than rural rates, once education and occupation are controlled
for, would suggest that there may be compensating features in the urban
environnent which act to keep participation down despite the presurably
more intense stimuli from mass media and interpersonal contacts. The
broader 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 runm, tend to reduce it.
Economic development thus may produce greater pressures and stimuli to
participate in politics but it may alsv, other things being equal, lessen
the incentive to do so by opening up more appealing opportunities to parti-

cipate in other things.

2. Mobilized and Autonomous Participation

The discrepancies in the relation between socio-economic developnent
and higher levels of political participation may be explained in part by
changes in the nature of that participation. In the most backward socicties
there is little mobilized or autonomous participation, particularly outside

local politics. As socio-economic change takes place, however, first

mobilized and eventually autonomous participation begins to expand. The
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high levels of voting participation reported in rural as compared

to urban arecas of such countries

as India, Turkey, Pakistan, and the Philippinecs are in large pért produced
by landlords mobilizing voters te the polls through patren-—-client tics.za
In Turkey, for iunstance, voting rates are higher in the less developed
villageé and regions, and at the individual leyel voting is not significantly
related to political information, national identification, desire for
political participati&ﬁ, or other attitudinal aspects of participation

except political efficacy. The latter characteristic, however, is pri-
marily related to local government. It hence seems reasonable to conclude
that there exists "a considerable amount of mobilized participation among
Turkish peasants, especially in the less developed viliages. In such
villages, traditional notables (wealthy landlords, tribal chiefs, or
religious leaders) are usually able to secure high turnout rates and high

2 . . .
n23 The introduction of

voting percentages for the parties they support.
competitive elections into a traditional society thus provides a tremendous
stimulus for mobilized voting participation.

In such societies in the early and intermediate lcvels of develup-
ment, mobilized participation may also expand through other means and in
urban as well as rural areas. In the absence of competitive electicne, a
strong single party may produce, at least for brief periods of time, =ub-
stantial levels of mobilized political activity. In the cities, labor union
lecaders and local political bosses may be able to accomplish similar rcS;jLS.
In due course, hovever, socio-economic development changes the distribution

of statuses within society and increases the importance of autononmous as

comparced 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 participation
may also be reflected in the changing importance of different forms of
participation. In the countryside where voting 1is 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.' There is every
reason to believe that urban residents are at least as well "politically
informed, concerned, interested, and involved" as the villagers and associaj
tional and other collective activity related to politics is clearly more

widespread in the cities than in the countryside.z6 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

political activity.

3. Bases of Participation

As societies modernize, changes also takg.place in the bases of
political participation. As with participation levels, however, there is
no necessary one-to-one relation between these changes and socio-economic
development. A simple theory of poiitical 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,
development does not necessarily do this. Instead, it is more likely tc
supplement traditional with other bases. In a more modern society, in
short, the bases of participation 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 traditiomnal
societies. In purely traditional societies, patron-client rélations may
exist without any political dimension. The iIntroduction of competitive
elections gives the client one additional resource--the vote--which he can
exchange with his patron for other benefits. Patron-client relationships
remasin a continuingly important feature of politics in India, the Philippines,
Turkey, and Colembia. 1In these countries patron-client groups ofpen form
the basic local unit of party politics, with one leading local figure lining
up with one party and mobilizing his followers for that purpose, while rival
local leaders work through other parties. "Economic competition among the

¢

‘landholding elites in rural communities,' Powell observes, 'is what provides
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the motive for political competition, or factlonalism." This pattern of
factionalism "does not seem to be confined to the most baclward and tradi-
tional communities, but may persist for some time under the impact of
econcmic modernization if intra-elite local competition revolves around &
limited number of activities."27
Eventually, however, the commercialization of agriculture and the
socio-economic development of the countryside undermine the rural basis
for patron-client politics. In a particular rural area, unlike a city, it
is difficult for different bases of political participation to coexist side-
by-side. 1In some instances, patron-client ties unay prevail with respect té
local politics and class-based behavior prevail in national politics. Ulut
"as economic modernization further proceeds, drawing local clites into vhat
may be specizlized roles which complement, rather than compete or conflict
with one another, then local electoral patterns may shift away from elite

'othie

mobilization of peasant dependents toward a class~conflict pattern.'
will be more markedly the case if "traditional landowners are supplanted
Ly new, capitalistic owners who cease to perform the social, ceremonial,
and wvelfare functions which traditionally were theirs in the patron-client
rclationship.28

In the more traditional society, the patren might be associated with
a national pelitical party but he could also change his party allepiance
ana with his sccure local rural base he could often afford to be relatively
indcpendent of party. The impact of external economic forces on the ~
countryside compels the development of a more formalized political organiza-
tion which can promote and defend the economic interests of the principal

sroups in the region in the conflicts of national politics. If therc arc
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substantial numbers of subsistence farmers and small-scale capitalist
farmers plus perhaps some latifundia, 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 large-scale
capitalist farms or non-paternalistic latifundia with substantial numbers
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
cleavage between owners and nonowners.29
In the absence of conscious and assiduously administered government

policies designed to promote greater equality in income and land ownership,
the processes of economic modernization in the countryside normally tend
to strengthen existing inequalities and hence to increase the likelilhood of
class-based politics. New owners, new capital investment, new technology
all generally accelerate this process. In those areas in India and Pakistan,
for instance, which were exposed most extensively to the "green revoluticn,"

traditional hieraxchical arrangements rooted in normsg of mutual inter-

dependence and (non-symmetric) obligations give way to adversary

relations betwcen large landowners and the landless based on new notions

of cconomic interest. Multi-caste/class political factions led by

traditional landowning patrons and constructed with the support of

low status landless groups are more difficult to sustain as viable

political units. Instead, in areas most affected by the green revelu-

tion effective political mobilization depends increasingly on direct

appeals to the aspirations of the poor peasantry.30

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 popula-

tion which might otherwise lead to class and revolutionary politics.
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Cityward migration also can lead to the introduction of patron-client patterns
into the urban environment. This 1é especially likely to be the case where
rural elites also move into the city, as has been noted in Brazil. Beyond
that, the relations between the urban migrant and urben cacique or ward boss
often rescmble that of the rural patron—client.' There are, however, two
differences: (1) the urban cacique~client relationship is more explicitly

and primarily political in character: (2) the status differences between
cacique and client are likely to be less in the city.

In the urban areas patron-client relations tend gradually to lose thetir
predominantly personalistic character and to evolve into more institutionalized
machine politics. Even in socleties at high levels of development, howcver,
the underlying clientelistic patterns may remain. The Liberal Democratic
Party in Japan, for instance, has maintained its voting strength, despite
the migration of its rural constituents into the cities, by developing
local associations (koenkal) about individual leaders which essentially
involve complex patron-client exchanges. Some of these associations have
20,000 to 30,000 members and the entire system is appropriately called one

of "organizational clientelism."

In cities, as in Africa, where a subgtantial portion of the urban
migrants are only temporary urban residents, political organization, to thc
extent that 1t does take place, is likely to be based on the rural-rooted
ties of tribe and village of origin. In other countries, such as }(orea,~
where cultural tradditions and political restraints are unfavovrable, even

permznent urban migrants way find little basis for organization in terns;

of either rural origins or urban residence. In Latin America, 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 crue for new scttlements
within the city. Many of the most important services which city goverrrent

provides are distributed on a geographical basis: water supply, sewagn:

disposal, police and fire protection. Neighberhoods organize to demand

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 except 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 are organized for pnlitics than are rural
villages, and there 1s more collective demand-making by barries than by
villages.

In the initial organization of the Bg;zgg, a critical role will often
be played by a personalistic local leader or cacique. '"The emergence of
caciquismo as a pattern of local level leadership in such areas,' Cornelius
has observed, is likely to '"be 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 "transference
6f leadership role expectations from life in the rural coumunity to that
of the urban squatter settlement." The waning of these attitudes, the
diversification of the squatter commnunity, 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
soclety at large, all tend to weaken the role of the cacique and the patron-
client relationships upon which his power depends., Hence it 1is probably
accurate ''to conceive of urban caciquismo 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 cucicue,
his place is likely to be taken by governmental agencies, more formalizcd™”
party structures, and by occupational or class based associ&ticns.31

Socio-economic development more often stimulates than reduces ccommunal

group consciousness, political activity, and inter-group violemce. Urbunization,
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Table 3.1. Prinmcipal Bases of Political Participation

Level of. Sector
Development wee
of Society Rural Urban
Low Patron-client Elite faction
{fedium Patron-client Patron~client (cacique)
or Machine
Class . Neighborhood
Communal group
High Class/party 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 relations, in turn, reflect
the number, size, location, and power of the groups. Different patterns
of communal participation are shaped by the extent to which:

(1) There is a large number of small communal groups in the socicly
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) Communal groups are geographically segregated 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 '"traditional"
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 lavels 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,
increased communal hostility and antagonism, communal violence, and
potentially serious threats to national integration. Hence governments =-
may attempt to reduce both political participation and communal group

hostility because of the close relationship between the two.
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It is commonly assumed that soclo-economic developmeut leads to an
increase in class-based political participation. To the extent that develop-
ment increases participation gemerally, the bulk of that increase is ameng
people of lover social-economic status, that is, each marginal increment
in the number of political participants presumably has a lower average
social-economic status than the ptevious increment. Hence the diversity
of social-econowic class increases with the expansion of political parci-
cipation. 1In itself, of course, thils is simply a necessary but not suffi-
cilent condition for class-based participation. People also elther have to
be mobilized on a class-basis or have to identify themselves with a claus
autonomously and consciously choose to participate in po}itics on that
basis. In fact, however, it has been abundantly denonstrated that in nost

without sharp communal cleavages
developed countries/voting participation is very largely class-based. Tthe

emergence of class-based voting patterns is clearly evident in the historical

evolution of western European societies.
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In the Harvard project, the country studies of Turkey and Colombia also
produced signs of a tendency toward class-based voting in the late 1960's
and early 1970's 1in the urban areas of both countries. In Colomlia, 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 candidage, got about 75% of the -
and Rojas, the opposition ANAPO candidate, less than 10%. In lower clas:
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 working 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 develqped regions but increased its vote in eight of the
twenty least developed provinces. The Republican 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-oriented, social democratic program with special emphasis on 'bread-
and-butter' issues." The increase in the RPP vote in the more developed
arecas is explained by its increased support by the ;ower classes in those

regions. The decline in the RPP vote in the more backward regions is due
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Table 3.2. Class Voting in Urban Areas, Colombia, Presidential Flection, April 19, 197

Pesos/month 2 voting for
“oclo-economic Approximate % of total ) g
level of barrio incene level vote Pustrana Rojas Betancur GCohar

1. Bogota: Voting in 84 Selected Polls (of 117 Total Polls)

Upper Over 10,000 6.9 .55.8 8.3 11.3 3.5
Lpper-middle 5,001-10,000 7.3 67.0 11.9 17.6 3.0
Hiddle 2,001-5,000 19.5 56.4 19.5 20.9 2.4
Lover-middle 1,001-2,000 21.7 35.5 50.0 13.0 0.8
Lover and slum 0-1,000 44.6 26.9 64.0 8.0 0.3
Total at 84 polls 100.0 40.8 44,6 12.6 1,2
Total Bogota vote. 39.9 45.9 13.0 1.2
+1. Medellin: Voting in 24 Selected .Polls (of 34 Toral Polls)

Upper 10.8 74.2 7.5 16.5 1.2
tdddle 24,0 57.2 16.5 24.8 0.9
" Lower | 65.3 23.0 64.5 11.4 0.2
Total at 24 polls : 100.0 36.7 46.9 15.2 0.4
Total Medellin vote 37.8 43,7 17.2 0.5

Source: Michael Brower, '"Voting Patterns in Recent Colombian Elections,” (Harvard
Uriversity, Center for International Affairs, Uunpublished paper, Septcmber 3¢, 1371).
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to the alienation from the party of the local elites in those regions and
the fact that in those reglons "voting participation and party choices of
the villagers are still largely guided and controlled by the traditioual

social elite." Paradoxically, the shift towards reform by RPP produced a
decrease in its vote in those provinces where '"the need for social reform

remains most urgent."33

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 Iin developed countries
and in the more developed regions of less developed countries does not,
however, necessarily imply that socio~economic development 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 soclo-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-econemic
development.

In general, the prevalence of party-based participation varies dircctly
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 ac;ion. More frequently,

the party is a supplementary overlay which serves as a vehicle of political
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expression for some other type of group or serves as a way of coordinatinng
and integrating the political activities of two or more groups. Other

bases of politicel organization typically reflact more specialized motives
and interests on the part of their members. The party, in come measure, is
often different because it attempts to unite together for particular political
objectives mobilized participants and autonomous participants and may in some
reasure combine a variety of other different bases of participation. 1In
general, parties tend to be stronger and to play a more important role in
fostexing political participation to the extent to which they are tied in
closely with either traditional patron-client groupings or communal group§

or occupation-class groups like peasant syndicates and labor unions. The
level of participation and to some extent its forms will be set by the

extent te which the cleavages between two or more bases of participation
coincide and thus appeals to one base are reinforced by appeals to other

oaLes.

C. Socio-Econamic Equality and Political Participation

1. Equality and Democracy

Secio-~cconomic development thus does have the long-term effect of
facilitating the expansion of political participation, diversifying the
bases of participation, and substituting autonomous for mobilized partici-
pation. The validity of these assumed relationships in the liberal model
is upheld, although the impact of development on participation is neither
niecessarily immediate nor necessarily direct., The liberal model also ascumed
a positive causal relationship between soclo-cconomic equality and political

participation. That there is a relationship betwcen equality and democracy
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is, of course, a familiar idea in the history of political thought, dating
back to the Greeks. Great inequalities in wealth and status, it has been
argued, arc incompatible with a democratic system of government resting on
the concept of political equality. This ldea was perhaps most explicitly
formulated by de Tocqueville in his observations. of how the "general
equality of conditions" in America furnished the social basis for democracy
in America. This proposition has the persuasiveness of an intuitive truth.
It ig, however, a proposition which also presents some difficulties so far
as its systematic validation 1s 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 1s to
explain the presence or absence of democracy but it is less useful if the
covject is to explain differencgs in overall levels, forms, and bases of
participation. Second, the presumed independent variable 1s 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 dgta be found to construcf indices of equality?
Third, how can the presumed causal tie between the independent and dependent
variables be demonstrated? How does one explain the relationship between
these variables? Why 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 4ifficulties there has been relatively little
systematic empirical comparative analysis relating equality and participation.

There have, however, been some efforts to test the Tocquevillian assumpticn
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of the relation between aquality and democracy. gope Studies suggpoest
that there may be significant relationships between the distribution of
income and land nwnership, on the one hand, and the presence or absence of
democratic government, on the other. While a glohnl association between
ecopomic equality and political democracy seems relatively clear, both of
these variables also correlate positively with levels of economic Jevelop-
mwent. The question thus arises: To what extent is economic equality
independently associated with political democracy? To determine this rcla-
tionship, it is necessary to hold the level of economic development more or
less constant.

(1) In 1964 Russett analyzed forty-seven countriles in terms of their
Gini index of inequality in land ownership and their classification in
Lipset's categories of stable_democracies, unstable democracies, and dic-
tatorships. He found that: "Of the 23 states with the more equal pattern
of land distribution, 13 are stable democracies, whercas only three of 24
more unequal countries can be classified as stable democracies." lience,
he concluded, de Tocqueville was right: 'no state can long maintain z
denmocratic form of govermment if the major sources ~f economic goln are
divided very unequally among its citizens. . . . A 'sturdy ycormanry' may

be 2 virtual sine qua ren for democratic government in an underdeveliopcd
34

lang."
Russett points out that cach of the three stable democracies (New
Zealand, Uruguay, Australia) with greater than median incquality "is a «-
fairly rich state where agriculture is no longer the principal source of
wealth." The sawe, however, can be said to an even greater extent for

ten of his 13 stable democracies with more than wedian equality. To seme



degree, in short, the results he presents could reflect a correlation
between development and democracy rather than equality and democracy. To
correct for this. it i1s desirable to limit the analysis to less developed
countrics, that is, for this purpose, those with 30% or more of their laber
force in agriculture. The results of this classification are presented in
parentheses In Table 3.3, Of the four stable stable demcocracies, three
{India, the Philippines, Ireland) have greater fhan median equality and

one (Uruguay) has less; the unstable democracies are evenly divided; and
the dictatorships (which comprise two-thirds of this sample) are neces-
sarily tilted toward less equality. The overall relation between democraéy
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 relatiornships among intersectorial
incowme inequality, political representativeness, aad economic development
fer forty-iour non-communist countries in the early 1950's. Twenty of the
22 countries with greater than median equality in incom. "iad dewmocratic
political systems; seventeen of the 22 with less than median equality had

»

non-democratic systems. Cutright's political representation index had a zcro
order correlation of ~0.63 with his index in income inequality.35 Economic
development was even more strongly related to democracy, but the tie between
economic equality and democracy still existed even when countries were
divided according to levels of economic development. Three out of the four
countrics from the poorest category which had wedium high income equality

also had democratic systems of government, and all eight poor countrics in

the Jow-income—equality group had non-democratic systems.
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Table 3.3. Inequality in Land Distribution and Form of Government

Ginl Index of Stable 'nstable
Inequality Democracies Democracies Dictatorships
Greater than 13(3) 4 (4) 6(5)

Median Equality

Median Equality

or Less 3D 8(4) 13(11)

Source: Russett, op. cit.

Table 3.4. Economic Development, Income Equality, and Democracy

Degree of ‘ Level of Economic Development
égsgiity %igh Medium Low Total
(pcGNP=$800) (pcGNP-$300-799)  (pcGNP<$300)
Dem Nondem. Dem Noadem Dem Nordem Dem Nondem

High 5 0 5 1 0 0 10 1
Medium High 5 0 2 0 3 1 10 1
Medium Low 0 0 2 2 5 4 7
Low 0 0 2 1 -0 8 2 9
Total 12 0 9 4. 5 14 26 18

Sourca: Cutright, op. cit.
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2, The Impact of Equality on Participation

The evidence so far presented shows that at the country level a broad
correlation exists between economic equality and political democracy, =«
relation which generally holds up when economic development is held constant.
This does not prove that there is a relation between economic egquality and
political participation in genefal. Nor does it show the direction of the
causal flow between equality and democracy. The first step in establishing
the validity of the Tocquavillian hypothesis has been takén; we now turn to
the seccend, or causal proposition.

What grounds are there fbr thinking that economic equality furnishes
an impetus to pclitical democracy? One approach clearly is to look at
historical sequences in the evolution of societies. Which came first:
economic equality or political democracy? Little comparative work has been
on this issue. The major exception is Sunshine's study of the relation
between econonic equality and the development of political democracy
in nineteenth and early twentieth century Europe. His data suggest (.t
the critical breakthrough in the introduction of democratic institutions
took place after a society had evolved in the direction of greater inccre

cquality and that this brcakthrough was then followed by an acceleraticn

. -
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of this tendency toward economic equality.37 In short, the assumptions of
both the liberal and the populist models about the causal flows between
these variables have been correct at different phases in the evolution of
societies.

An alternative way of establishing causal links between eccnomic
equality and political participation (in a democratic or undemocratic
soclety) is through the linkage of "objective"” eéonomic conditions to
"subjective' attitudes which then affect 'objective' political behavior.
Economic development, for instance, has been shown to increase the diversity
of socic~economic statuses in society and the proportion of higher status
positions to lower status positions. At the individual level, in turn,

higher status 1s associated with feelings of greater political efficacy and

cfficacy, in turny leads to higher levels of political participation. Con-
ceivably, greater equality in status in a society may also have a marked

impact on the overall level of political efficacy and hence on participation,
The literature analyzing the relation of efficacy to participation has
penerally left unresolved, however, the question of the relative importance
of absolute political efficacy vis-a-vis the political system (that is,
knowledge about politics, perceptions of the relevance of politics to onc's
needs, and the like) and relative political efficacy vis-a-vis other parti-
cipants in the system (that is, feelings of superior or inferior interpersoral
competence). Is it, in short, primarily the level of status or egualirty

of status that produces the efficacy which leads to pelitical participatien?
Fducation, for instance, promotes political efficacy and higher levels of
political participation. But in which society would there be higher levels

of political participation?
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Level of education Socicty A . Society B
None ’ 0 0
Flementary 50 100
Secondary 25 0
College 25 0

Society A clearly has a higher average educatiqﬁal level than Society B.
If one assuwes that elementary education produces a certain general level
of political participation and secondary and higher education higher levels
of participation, then Society A oﬁviously will have more barticipation
than Society B, The political efficacy (and participation level) of that
307 of the population with am elementary education in Society A, however,
could be sigrificantly less than the political efficécy (and participation
level) cf tha overall population in Society B. The elementary school
cducated of Society A might feel equally efficacious with respect to their
knowledpe and p;rh-ivem rehevance of the political system, but they might
vell feed less eiiic L.us than their B counterparts because of the superior
bnowledge of the gther fifty percent of the population with more education.
Correspondingly, the twenty-five percent of the population in Society A
with hizhor education might feel>considerably more competent than, say,
the total population of a Sociery C all of whom were college educated simply
because of its superiority in education to the other three quarters of its
gociety.

If the logic of tﬂis analysis holds up, a society wvith more equal
but lower average levels of status might have higher levels of political
participation than a society with less equal but higher averapge levels of
status. This could be one explanation of why American cities with more

highly cducated populations have lower voting turnouts than those with
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less well educated citizens.38 Tt also ties in with Powell's interesting
finding that high levels of voting turnout, as well as of solidarity in
voting preferences, were prevalent in two types of villages: ‘"when there
is; a high degree of inequality in landholding patterns and dominance by
one or very few large landlords, and at the other extreme when there is a
very low degree of landholding inequality, and the corporate village

d II39

pattern is approximate In the villages with great economic inequality,

the high turnouts are clearly the product of mobilized participation which
"is an integral part of the patron-client exchange »rocess.'" 1In the corporate
village pattern, coercion may, as Powell stresses, play a significant rolé.
But the high levels of participation also undoubtedly express an auviouomous
recognition of mutual interests flowing from equality of circumstances.

Status equality is thus most likely to lead to high levels of poli-
tical participation when the perception of that equality is widespread and
when there is a perceived threat to people in that status frou pecple in
another status, that is, in Marxist terms, under zonditions of class
coneciousness and class conflict. Under these conditions, uavticipation
is the product of feelings of equal political efficacy aweng the mewbers of
the status group and of collective efficacy vis-a-vis the members of other
status groups., These couditions, for instance, are likely to be present
in an urban squatter settlement shorily before and after a successful land
invasion: objective equality of condition would be supplemented by sub--
juetive perception of that equality, by the perception of a prohable thredt
to their status, and by awareness of the possibilities of political action
to sccure that condition.

The liberal model of development assumed that economic development
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had a positfve effect on both economic equality and political participatien
and that economic equality had an additional independent positive effect on
participation, It has, however, now been generally established that high
rates of economic development have a negative effect oun economic equality.
section

The evidence presented fn this and the previous / suggests that in some
measure the positive relationships between development and equality, on the
one hand, and participation, on the other, may still hold. To the extent
that this is the case, the question thus arises: What is the overall
impact of economic development on political participation? Does the long-.
term positive result of development in terms of the broadening of political
participation counterbalance in scope or supplant in time the perhaps shorver-
term negative impact which economic development may have by reducing economic
equality and thus reducing participacion? What are the consequences for
participation of afattern of development which promotes more rapid economic
development at the expenée of incrgaSing econonic inequality as compared to
a policy which gives first pricrity to insuring a more equitable distribution
of the fruite of development at the price of a slower overall rate of econonilc
growth? In terms of the distribution of statuses in soclety, will political
participation begt be promoted hy status elevation or status equaldization?

As the evidence presented above suggests, both variables have some
positive effect on participation. Little if any work, however, has been
donie on their relative dmpact, Political democracy, as we have snén, however,
appears to bo more sérongly related to cconomic development than to economic
eqguality. Somewhat the same relation may prevall between these economlc
variables and political participation more gencrally. It is, for instance,

rocognized that economic equality and presumably equality in other status
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variables is higher in societies at very low levels of economic develcrant
and at the highest levels of economic development than it is in societics
at middle levels rf development. Although there may be exceptions, as we
discussed in Section B above, overall levels of participation also tend to
reflect levels of soucio-economic development through, in large part,rthc
changes which development produces in the distribution of socio~economic
statuses. The distribution of income in Chad, for instance, resembles in
striking 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 pattefn
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 Colombiaf Status level rather than status equality

would appear to be the more decisive factor.

Table 3.6. Distribution of Income

Chad Colombia USA 44 LbCs
Poorest Fifth 12% 3% 5% 67
Next Tifth 11 6 11 8
Next ¥Fifth 12 10 16 12
Next Tifth 22 18 23 19
Richest Fifth 43 63 46 56
Richestl 5% 23 34 20 30

Source: Jrma Adclman and Cynthia Taft Morris, "An Anatomy of Patterns of
Incowme Distribution in Develoring Nations," Part III, Final Report, Grant
AID/csd-2236, February 12, 19713 Michacl Brower, "Income Distribution in
Colowbia and Other Selected Countries" (Nlarvard University, Center for
International Affairs, March 1971),
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The U-shaped relationship between economic equality and socio-eccnomic
development contrasts with the relatively linear relationship between
political participation and socio-economic development. To the extent
that the causal flow is from the eccnomic to political variables status
level would appear to be more decisive than status equality 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 generslly assumed, the causal flow might
run from the former to the latter. The evidence on the causal relationship,
however, is considerably less persuasive than the evidencé on the degree of
association (if, for the moment, it can be assumed that political democracy
is 'a valid stand~in for political participation). An even more persuasive
cagse, indeed, can possibly be made for a causal flow in the opposite direc~-
tion. If economic development "naturally" tends to enhance economic
inequality, strong govermmental 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. HMore generally, widespread political participation means, in
some measure, more widespread access to political power, and those, who have
access to power will imsist that government act to promote a broader sharing
in the economic benefits of society.

Cannot the political history of Weste-n socleties in the late ninetcenth
and carly twenticth centuries be very largely writgen in terms of first the

growth of democracy and cxpansion of political participation to the lower



3-47

classes and then the Increasing role of the state as the prometer of
economic and social welfare? As was pointed out above, Sunshine found
that vhile 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 sec;nd only to ievel of economic
development 1n explaining the variance among countries.[‘0 More directly in
polnt, he also found the extent of a country's soclal! security prograns to

be most powerfully related to i1ts level of economic development. When the
latter was controlled for, however, the evidence supported the conclusion
that more representative governments provided earlier and greater social
security coverage to their popglations than less representative govern-
ments. In addition, in eccnomically more developed countries, the innovation
of new social security programs tended to follow positive changeé in poli-
tical representativeness. Consequently, holding constant the effects of
cconomic development, the analysis generally supported the hypothesis

that "'governments in natlons whose political structures tend to allew for
greater accessibility to the people of the governing elite will act to
provide greater social security for thelr populations than that provided

by governments whose rulers are less accessible to the demands of the
population.Al In a similar vein, Adelman and Morris conclude that "grecater
economlc participation does not lead to greater political participation,'l.
but also that "there is some evidence that greater political participation
tends to lead to a more egalitarian distribution of the mnational pm(’.uct;."‘l'2

Wherce competitive elections form one of the channels of political
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participation, they also tend to produce a broader distribution of material
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 leaders'had to fight elections meant that they overtly had to
go to their constituents to renew support."- Kenya's system of factional
politics is "responsive to popular pressure”" because it "ecan deliver goods
and services which are highly valued and it can provide for turnover inm the
individuals who represent without actually altering the relationship between
clites and non-elites."43 Electoral competition may also furnish a means
by which those in squatter gettlements 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 back or to prohibit squatter
settlements or gecekondus generally has little effect

since the ways in which the gecekondu laws are locally jmplemented

are often determined by political considerations. Neither the

national government nor the municipal authorities have shown much

courage or inclination to enforce such laws strictly. It has often

been observed that in the weeks preceding rational or local electicns,

gecekondu~dwellers were given at least verbal assurances of legaliza-

tion, and that such times were the most intense pcriods of construc-

tion. Political considerations also play an important part In the

installation and funding of rmunicipal services in the gecekondu areas.

The mayor of one of the largest cities reportedly keeps a record of

the votes for his party in each precinct and allocates the funds on

the basis of their party loyalties.44
In addition to collective benefits which voting can bring to particular
neighborhoods, the vote can also be used to produce a broader distribution
of economic rcwards among individuals. In Tzmir in Turkey, for instance,.-
party leaders "more or less frequently performed for their supporters such
services as obtaining eredits, finding employment, and aiding in their

dealinges with povernmental authorities.'" UFifty-three percent of the local

leaders of the Justice Party sald they often helped their constituents find
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jobs while an additional 31 percent did so from time to t:lme.45 In Latin
Americ m citiles where competitive party politics prevails, urban squatters
employ similar vcte~trading tactics, but over time community leaders tend

to shift to direct lobbying with governmental officials.46

By and large,
however, the evidence from recent studies reinforces that of older ones:
political participation via the ballotvis g 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 development, economic and political, of the
gociety., 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 lmpact on
economic equality. The inauguration 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 small but active urban middle class
which eventually asserts itself politically and joins the traditional
(usually rural-based) elite as participants in tha political process. The
urban middle class then employs its new weight in politics to improve its

own economic position, and this consequently gives rise to a2 widening gap

between urban and rural standards of living. In effect, during this period,

both the process of econcemic development and the expansion of political
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participation corbine to incrense cconermic incguality. Only subsequently,

when the expansion of political participation reaches the peasantry and

the urban workirg class does that expansion begin to have a more positive
effect on economic equality. The assumptions of the populist (and implicitly
of fhe technocratic) model on the relation 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 conditions under which
meaningful land reform is most likely to take place. While more competitive
and participatory political systems are generally more likely to promote
economic equality in later phases of development, the evidence is over-
whelming that lgnd reform--one of the most dramatic 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 govgrnments.47
Land reform, if it is to have a meaningful impact on develepment, must
occur in the earlier phases of the davelopmental process. If it is to
occur at that point, however, political participation must bé limited.

If participation has expanded to the point where medium sized 1audownérs
play an active role in politics, land rcform becomes difficult or impossible.
Parliaments are the enemy of land reform, and a modest body of political
participants will have the interest and the means to obstruct the approval

$

and implementation of such reforms. What ic needed for reform in these
circumstances ie the limitation of participation and the centralization of
pover in an autocratic ruler,

Some further cvidence of the impact of the modest expansion of politicnl

participation onm economic inequality can be seen from the Adelman and Morris
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data on income distribution in fortv-four less developed countries, .-
countries can be roughly classifled.as  pro-rich or anti~rich accordin;
to whether the richest five percent of their population gcts more or less
than thirty percent of the total iuncome. They can also be classificd ss
pro-poor or anti-poor according to whether the poorest twonty percent of
the peopulation gets more or less than f£ive pertent of the total incere.
If this breakdown of countries is then analyzed according to the nature
of theilr political systems, it becomes clear that the non-democratic
countries are more likely to be pro-rich and pro-poor while the demccratic
socleties tend to be anti-rich and anti-poor. Sixty-nine percent of the
democratic countries and forty-five percent of the nondemocratic oncs have
anti-ricih income distributions, bul sixty-one percent of the democratic
countries also have an anti-poor income distribution compored to forty-

five percent of the non-democratic systems. Thirty-eight pcrcént of the
derocratic countries but only 107% of the nondemocratic oncs have ircon..
distributions which are both anti-poor and anti-rich. In less developed
countries, in short, democratic Institutions enhance the powver of the
ridule class and make the poer as well as the rich worsce off than they are
1ikely to be in nondemccratic societies,

The positive relation which we have sugpgested to exist Letween a
wodest expansion of political participation and increasing income inequality
also receives support {rowm Verba and Nie's analysis of the relationship
between participatien and responsiveness of political lecaders in sixty-:&ur
Armcrican communities. ‘They measured responsiveness in terms of the depree
ol concurrcnce between Teaders and citizens on what werc the major problens

cemfronting the community. They also had a composite index of the level
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Table 3.7. Income Distribution and Type of Political System

Poorest 20% Richest 57 share of income

share of Less than 30% More than 307 - Total
income Dem. Nondem, Dem. Nondem. Dem.  Nondem.
Less than 57% 5 3 3 11 8 14
More 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 communities. One might expect that
there would be a straight linear relationship betweca participation and
responsiveness (or concurrence), but in fact this turns out not be the
case. The highest levels of responsivencss do indeced coincide with the
highest levels of participacvion. But the overall relation is a curvi-
linear one with political leaders in communities with the lowest levels of
partilcipation being more responsive than the leaders in communities with
slightly higher levels of participation. The communities 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
course, is that political leaders are primarily responsive to political
participants. If a relatively small and unrepresentative portion of the
community is politicallj actiye, the views and presvmably the actions of
the poiitical leaders will reflect the interests of that constitueucy. 1If,
on the other hand, virtpally no one is politically participant, political
leaders are freer to adopt their own views on community problems which are
morc likely to have a greater degree of correspondence with those of the
citizens at large.48 They are able to think in terms of the whole community
rather than simply a small part of 1t. A little partdicipation, in short,
is an unrepresentative thing.

To summarize: contrary to the assuwptions of the liberal model, the
{low of causal influence is more likelv to be from political partdcipation
to socio-economic equality rvather than in the reverse direction. In itg™
carly phases, however, the expansion of political participation tends to
premote greater socio-cconomic dnequality, thus reinforcing the cffect of

cconomie development., In its later phascs, the expansion of political
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participation tends, in accordance with the assumption of the populist
model, to promote greater socio-economic equality through govermmen<al
action to redistribute economic income.

More generally, it is possible to formulate the changing relations
among the three vuriables of economic development, economic equality,
and political participation in terms of the evolution of a society through
three phases, with critical choices being open to it when it moves from
one phase to the next. 1In Phase I, economic developmént ggts under way,
economic inequality also begins to increase, particularly in the country-
side, and éhe socio~economic basis is laid for the expansion of political
participation., At this point, the society is corfronted with its first
major choice as to whether priority should be given to the needs of the
emerging urban giddle class or to the necds of the economically declining
rural peasantry. Basically, this comes down to the issue of whether the
governmental authorities will employ the power of the state tp impose an
effective land reform on a traditional aristocracy which will oppose it,
an embryonic urban middle class which is indifferent to it, and a peasantry
which can do little to promote it. if the government is able to bring
about such a reform, the trend towards economic 1nequality prodyced by
economic development will be reversed, a substantial class of small rural
landowners will emerge, and political participation by that cla?s will

N L

expand elther through functional, land-rcform organizations and agrarian
syndicatcs or through rural-based political parties. In some measure, t;é
trends towards economic development, economic equality, and political
participation (although not necessarily political democracy).will all be

upward. To bring about this result, however, requires a concentration of



power and an effective bureaucratic implementation of policy which arc
normally beyond the political capacities of governments in most develeping
countries.

If the alternative choice is made, the society moves into a very
different Phase II, The urban middle class enmerges more fully, develops
its political power, and utilizes that power to promote its interests.

The expansion of political participation to that class thus further prc-
wotes the economic inequality already being encouraged by the process of
economic develcopment. In due course, both these tendencics, however, level
off: the further expansion of political participation is limited to the‘
growth of the wmiidle class, but the middle class itself grows slowly as a
result of the economic inequality produced by the economic development and
the expansion of political participation. Phase IT thus encompasses con-
tinued economic development, limited political participation, and increasing
and then sustained economic inequality.

As economic development proceeds, however, the society eventually
comes to a sccond major choice. The processes of develepment not only
increase the social and pelitical awareness of the poor in the countrvside,
they also bring into existence both urban poor and an urban working cluss,
At this point, the political leadership of the society is confrontad with
a choice between the teclinocratic and populist models of development for
Phase T11.  Either it acquiesces in or promotes the expansion of poli:icel
participation from the middle to the lower classes, which will lead te ©
preater economic equality and probably to a lower rate of economic
development. Or it rest.icts political participation, prowotes highor

rates of economic growth, and increases socio-economic inequalities. And,
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as was pointed out in Section A above, cither of these choices tends to
give rise to a veinfcrecing "vicious clrcle" effect which may eventually
lead to a participation implosion or explosion in order to brezk out of
that cirecle, Thus, at the firs% choice point, in moving from Phase I to
Phase II, the society is, in effect; coufronted with the choice of
equality vs. participation; at the second turning point, in moving from
Phase 1I to Phase I1I, the choice is between development vs. equality,
with the expansion of participation being the mears of achieving the

<

latter and its repression the means to the former.

D. The Impact of Politics on Participation

The influences which socio-economic development and socio-economic

equality ha?e on participation are complex, indirect, and often ambigucus.
In any given society at any given moment, the levels, bases, and forms

of political participation are shaped tc a far grester degree by politics

than by anytl ‘nug else. Yet in the analyeis of the factors shaping political

participation, it Is striking the extent to which politics has either been

ignored or relegated to a secondary position ia compariscn with the exten-

sive treatment accorded social, economie, and cultural forces. These

latter cobviously influence the general context and envirunment in which

decisiens about parvicipation are made, butc in the fimal analysis, th-

most decisive influences are those which stem from the political values
and traditicns of the society, the nature of its pelitical institutions,
the sources, nature, and goals of 1ts political leadership. Most signifi-

rant among these influences are: (a) the attitudes and goals of the

political elites; and (b) the scope and nature of governmental policy.
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1. The Impact or Political Elites

T™e attitude of the political elites towards political participation
is, in any soclety, pfobably the single most decisivg factor influencing
the nature of participation in that society. Mobilized participaticn
occurs only when political elites make efforts to invoive masses of the
population in politics. Autonomous participation can only occur at
reesonable costs if political elites encourage it, permit it, or are
unable or unwilling to suppress 1t, Over the long-term, changes in the
social, economic, and demographic configuration of a society alter the
nature of its political participation. The changes so generated, however;
willl often be effected through changes in the composition or goals of the
political <lites. The changes which occur within any given five-year
period occur only because the political elite changes its attitudes
towards pelitical participation or because it is itself replaced or
chalienged by a different elite with different attitudes toward partici-
pation.

In most traditional sccieties politilcal participation is not highly
valued. DBoth elite and mass accept the inevitability, if nct the pocitive
desirability, of deference and hierarchy and of the existing order of
people and things  Modernizing elites almest always publicly espouse
and acticulate the desirability of move widespread political participation,
but the extent to vhich this general attitude 1s refllected in actfons ang
policies varies greatly. Most political elites would like to have thce =~
benefits of widespread participation, in terms of support for themselves
and their policlies, but not to pay the coste for that participation in

termy of limits on thedir power, the time and effort regquired te win
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acqulescence, and the demands which participation produces for the alloca-
tion of scarce resources. For most political elites political participation
is undoubtedly an instrumental rather than a nrimary value. Their attitude
as to what constitutes desirable levels, forms, and bases of participation
will be determined in large part by the effects vhich these have on their
ability:

(a) to get into power and to remain in pov.:er; and

(b) their ability to achieve other social, economic, and political
goals, such as national independence, revolutionary change, economic develop-
ment, soclo-economic equality, and the like.

Power and Participation. Political elites out of power are more likely

to be interested in expanding political participation, changing its bases,
and, at times, developing new forms of participation. DBringing new actors
into the political arena is a classic way of altering the balance of power
in that arena. Yet thé ability of political elites who are not in control
of the government actually to accomplish this is usually limited. The
more decisive influences on political participation come froﬁ those elites
who are able to command the offices and resources of government.

These dominant political elites normally are unsympathetic to the
expansion of political participation. While they may be in a position
to broaden the scope of political participation for their own benefit,
they are much more inclined to see any shift in the participation‘pattcrn
as?threat to the political status quo of which they are the principal a
bencficiaries.

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, . significantly affccted
by the intensity and nature of electoral and party competition in the society.
In the United States after 1896, for example, s 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 approximately 80% to less
than 507 of the eligible electorate voting in 1924, Interestingly, voter
turnout remained high in the border states where party competition re--
mained close. In the 1950's the differences in voting turnout among
American states (running from an average of 64.6% in Idaho to 4.2% in
Mississippi) showed an extremely high correlation (Spearman rank order,
.807) with the degree of party competition in the states.49
The intensity of competiticn is affected not only by the distribution
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
than it would be in a two-party system and consequently voting participation
rates should, other thinge being equal, also be lower. Evidence from state
and national elections in India supports this proposition.so
Political elites who wish to maintain themselves in power by reducing
political participation thus may achieve this objective by limitirfg the
intensity of political competition in their society. 1In Colombia, for -~
instance, in 1958, after the ouster of the populist dictator, Rojas Pinilla,
the leaders of the two traditional parties consciously attempted to lower

the levels of political activity in their society by eliminating, so farv
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as possible, electoral competition. They agreed to form a National Front
for sixteen years under which the Presidency would 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 streng anti-National Front candidate (Rojas Pinilla) produced
both a close election and a marked increase in turnout.

Eljtes which are willing to use more direct and coercilve methods can,
of course, 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 was claimed that they had made out their papers incorrectly when
filing. It was the regionzl administration which acted as the agent
for squashing the possibilities of free elections and a number of

dictrict commissioners were unhappy about the political use made of
them, 21 :

Table 3.8.
Colombia: FProportion of Adult Population Voting for President

1958 50.47
1962 38.2
1966 34.2
1970 46.4

Source: Michael Brower, '"Voting Patterns in Recent Colombian Elections"
(llarvard University, Center for Internaticnal Affaiys, September 1971).
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On the other hznd, direct force and vi%lence may be used againet actual or
potential lower class participants. Ev!dence from Mexico City and from
Lima indicates that ruthless repression of protest activities by the poor
tends to have a very substantial deterrent gffect on the propensity of
these groups to engage in subsequent protest activity and, indeed, to have
much interest at all in politics.52

While the normal tendency of political elites 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 theilr pewer. Some of the wost significant
expansicns of political participation have, indeed, talken place precisely
under these circumstances,

Every political leader or group of political leaders, even in com-
pletely non-democratic systems; has to have some group or groups in
society which are his source of strengih and support, which are, in some

sense, ''his people,"

his constituency, those whom he can rely on because
of mutual and reciprocal interests. The expansion of political participaticn
most dramatically occurs when a politiczl leader seizes upon the possibility
of incorporating into the political arena some new group, not formerly par-
ticipant, and thus creating a new base for his own power. The development
of such a new political base or constituency is, indeed, one mark of an
outstanding political leader. B

A political leader may mobilize a new constituency before he comes
into power and utilize that mobilization as the means of winning power. To
do this, however, often runs the risk of directly challenging and frighteniny

the established elite and proveoking a confrontation and possible repression,



The successful "constituency creator' is more likely to come into pewer
through accepted means and as a result of support from the accepted parti-
cipants in politics. Once in power, lLowever, he may then utilize hisg
control of the machinery of the state to shift his basis of support and,
usually, tc broaden it by mobilizing and organizing one or more new con-
stituencies. Thus, Cardenas came to power as the personal choice of Calles
and ithe "revolutionary oligarchy'"; once in power, however, he turned on his
patron, disassociated himself from the older generation of_revolucionary
generals, and mobilized 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 coup, 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,
in Turkey, Menderes was originally elected to office in large part as a
result of urban opposition to the Republican Peoples Party but then
directed governmental policies toward the rural sector in order to over-
come the bifurcation which had existed in Turkish politics and mobilize the
peagantry into politics as a solid hase of support for his party. '"What
does it matter what the intellg;tuals in Istanbul think," as he put it, "so
long as the peasantry is with us?"

In these cases, the political leaders were relatively successful in

-

their efforts to mobilize new groups into politics and to create effective
power bases for themselves. In other cases, the outcomes may be different,
cither because of the inherent difficulty in mobilizing a group politically

or because thc group may be already in part mobjlized by other political

leaders, Thus; the efforts of the Shah of Iran to use land reform as a



means of molding the peasantry into an effective constituency behind the
monarchy have suffered from the overall low level of social mobilization of
the peasantry and hence the difficulty in changing them into an effective
political force. President Thieu's efforts to use land reform for the same
purposes have, on the other hand, been restricted by the extent to which
the peasantry had already becn mobilized by the Viet Cong.

The introduction into politics of a new group and its eflfective 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 through
vhich the group 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 development of
such leaders.

The mobilization of 4 new group inteo pelitics often adversely affects
the power and participatory role of other groups. These groups may typically
respond cither by withdrawing from politics, as has, fov instance, been the
case of landlords on Taiwan after the land reform, or by counterorganizing,
changing the scope of the pelitical arena themselves, or changing the
techniques and the resources used in the arena. )

One clear case of the political mobilization of a new constituency ™
which illustrates many of these points is the role of Ayub Khan with
respect to the rural middle class in Pakistan. Mohanmad Ali Jinnah had

previously mobilized a new constituency, the urban middle class, into
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ﬁolitics at the time of the creation of Pakistan. The organizntionalh
expression of this constituency was the Muslem League. '"By organizing
a political party on democratic lines, Jinnah was able to reach the
apathetic Muslem middle class. In doing so he effictively by-passed the
traditional leadership to which this class had hitherto responded. While
Jinnah's tactics embittered and estranged the ulema and other traditionmal
leaders, it won for him the following of the liéerate, urban, middle--class
professionals of Muslem India.” '"Jinnah's charismatic leadership' made it
possible for the League to iiberate itself from control by the reactionary.
landlords and '"reach the average, educated Muslim of urban India."53

Ayub Khan "was able to perform the same function for the rural middle
class'" that Jinnah did for the urban middle class. Prior to his coming to
power, "social stratification in the villages of West Pakistan made it
impossible for the rural people, other than large 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 bencfit and creating a structure of Basic Democracies
through which its weight could become an effective political force. He aimed

"

his appeal to ''the millions of medium and small landholders and peasant
proprietors, who inhabited the East and West Pakistan countryside. He under-
stood the process of participation in strictly arithmetical terms. Up to
1959, the country's politics had been dominated by narrow but powerful groups.
The system of Basic Democracies was a device for btrushing them aside and )
replacing them with the vast middle class of rural Pakistan." The middle-

class farmers played a major role in the electious for Basic Democracies in

1959 and then enlisted the cooperation of the civil bureaucracy to secure
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the credit, technology, and other resources to increase substantially th ir
agricultural output. Profiting from ‘this expansion, the middle-class
land owners significantly expanded their share of the total land ownership
during the 1960‘5.54 The combination of favorable governmental policy plus
the reconstitution of the structures for political participaticn through
the Basic Democracies brought a new set of participants into Pakistani
political arena.

As with any expansion of political participation, there was, howvever,
a price to be paid. Ayub's policy antagonized the traditional large laund-
lords, but he was subsequently able to win back their support and Cooperation.
The growth of the rural middle clasé, 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 large
citics, The latter emigrated to nearby towns, and it was in those towns,
particularly in the Punjab, that the unrest originated in the spring of
1967 that eventually spread and led to the downfall of the Ayub Khan repime
in the winter of 1968—69.55 Thus, because Ayub's policies mobilized the
rural middle class to participate politically through channels provided by
the repime, they also in due course stimulated the smaller farmers disposcessed
from the land to participate through protest, rioting, and violence which led

to the overthrow of the regime.

Participaticn and Other Goals. Political elites usually have other

noals in addition to simply the acquisition and maintenaunce of power. Thoy
often desire to bring abovt changes in their societies, to promete natiocnal
indcpendence, social welfare, economic development, revolutionary change,

or other goals. Conceivably, the expansion of political participation or
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changes in 1its bases and forms could be one such goal. 1In fact, however,
this 1s rarely the case. Political elites 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 fundamental revolutionary change in
the society's institutions, values, and social structure. To bring about
such change, 1t must dramatically expand participation, bringing new groups
into politics through new and usually disruptive or violent forms of
political activity. An essential characteristic of any major soclal-
political revolution is a pafticipation explosion which sweeps asgide
existing elites gnd institutions and, if it is successful, leads to the
creation of new political-social institutions which provide for both more
highly centralized power and higher levels of political participation. At
the local level in Vietdam, for instance, Samuel L. Popkin has ecstimated
that the takeover of a village by the Viet Cong normally expands the circle
of people playing critical roles in village decision-making b& five to ten
times. Unlike traditional village leaders or those oriented toward the
Saigon Government, the Viet Cong leaders attempt to strengthen their control
over the village and to achieve their socio-economic goals by expanding
participation in the village government which they dominate. .

If an elite 1n power wishes to bring about fundamental changes in
social structure and economic institutions, it will also be impelled to
mobilize high levels of political participation for this purpose. In this
situvation, hcwever, the elite may be cross—pressured, While mobilization

of the masses may be necessary to social vevolution, it may also contribute
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to political instability. Hence elites who come to power with a commitnmcat
to fundamental change but without a prior expansion of political participa-
tion often follow somewhat indecisive social-eronomic policies. The military
government of Peru provides an excellent example of this ambivalence., On
the one hand, it has decreed several basic changes in social and economic
policy. On the other hand, it has the typical military suspicion of wide-
spread popular participation in public affairs. It has tried to reconcile
these conflicting values by devising new forms of corporate representation
and participation, but the history to date of these efforts suggests that
they tend to become more means of management and control than channels of
participation,S6 In this case, the goals of order, effective management,
and the maintenance of a clear sYstem of hierarchy have taken precedence
over more sweeping reforms, and, as a result, participaticn has been down-
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 socio-economic equality.
Flites which prefer the technocratic model will act to reduce political
participation drastically in order to achleve rapid growth, Those which
accord priority to equality will encourage higher levels of political
participation to help to achieve this goal. The choices on participation
strategies are essentially elite choices dictated by thedir profereﬁces far
other goals. At earlier stages of development, elites may also give =
priority to promoting rural equality, in which case they generally take a
more vegative view toward immediate efforts toward broadening political

perticipation, or they may encourage the development of an urban middle
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class which usually involves a wore immediate expansion of political parti-
cipation.

Societies which evolve from colonial to independent 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 elites. Such
leaders expect to achieve independence or autonomy for their sccieties
through a gradual process of negotiations with and compromises by the
- colonial power. Bj and large, they do not see the need for mobilizing mass
support behind the independence movement. At some point, however, these
moderate Phase ; leaders are displaced by more radical nationalist leaders
who seek full independence immediately and who through a mixture of
charismatic appeal and political organization attempt to mobilize the
masses of the population into the nationalist movement in order to achieve
this goal. These Phase II leaders are usually the ones under whom inde-
pendence is achieved and who come to power with independence. They initially
attempt to maintain the high levels of participation which characterized
the period immediately before and after independence. Fairly quickly,
however, the levels of political involvement aud activity begin to decline,
in part because the cadres who played a criticel role in the nationalist
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 soclal 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 may be

of one of two types. The radical nationalist leaders may be displaced by

a military (or in some rare instances, a civilian) coup d'etat which orings

to power a more managerially oriented technocratic regime which gives nriority
to financial orthodoxy and planned economic development over the expansion

of political participation. 1In fact, the achievement by these Phase ITI
leaders of their economic objectives often requires substantial departicipa-
tion since it involves austerity measures which may adversely affect important

groups in the population.57

Alternatively, in those countfies which ma.ntain
democratic political systems and competitive elections, the Phase II leaders
may be displaced by more provincial and traditional political leaders who
often combine communal appeals (ethnic or religious) with appeals to

economic self-interest to mobilize more conservative rural and provincial
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 1is organized may shift

toward more traditional patterns.

2. The Impact of Governmental Programs

The scope of governmental activity expands with modernization. 1In
part, this expansion may be the result of the growth of political participation
and the demands which new politically conscious groups make on government.
The political elites in developing countries today, however, do not necd
political pressures to persuade them that government has an active role as
promoter, repulator, and operator in social and economic life. Many clites
are committed to some form of socialism, and even thc-)sc which are not, as

in most states adhering to the technecratic model of development, {ully
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recognize that critical rcle which government plays in national development.
In the second half of the twentieth century, no developing country expects
to develop by laiysez faire. As a result, the ‘nitiative in expanding
governmental programs Eomes 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 which the "output" side of government overpowers
the weaker legislatures, parties, and associational groups on the "input'.
side of government. This does, indeed, often appear to be the case. The
growth of governmental administvation and the expansion of government programs
may also, howevgr, 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 activ;ties) often provoke inteﬁse 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 opportunitiec, or may individually or collectively protest the intrusion
of government into matters where traditionally they had run thelr own affairs.

EN

Landlords objecting to more equitable land taxes, urban squatters petitioning
for water pipes, or market women protesting the Ministry of Health's attempts
to make them protect meat stalls with screening all are responding to various

extensions of the scope of governmental activity. Tn general, the more

people affected by government and the more diverse and inteuse the impact of
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government, the greater will be the propensity of pecople to attempt te
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 thev should rely on government to meet their basic needs.
If a village or a barrio needs a new facility or service, will the inhabitants
act to provide it themselves or will they act to attempt to bring pressure
on the government to provide it? 1In a comparison of preferred responses
among urban migrants in Mexico City ond Lima, it has becn showm that migrants
in the latter city relied considerably more on self-help, while those in
Mexico City were more likely to turn to the government. These differences
in responses are explained as a result of governmental pclic!: and programs.
"In the case of Peru, most governments since the late 1950's have sought to
stimulate aad capitalize upon the self-help efforts of low~income city

' As a result, 'large and effective self-help projects were

dwellers.'
launched in many of the squatter settlements ringing large cities.” 1In
Mexico on the other hand, the reluctance of both urban and rural low-incom:
citizens to resort to self-help "reflects the efforts of successive govern-
ments since 1940 to encourage a sense of mass dependence upon the regime

for community improvements and other types of sccial benefits." In countries
with competitive party systems, like Chile and Venezuela, governments have
also felt the need to be responsive to the needs of low-income communities

"residents of such communities have devoted most of their ~-

and 'ence the
energles to petitioning activities rather than to self-help efforts." Thus,

the extent to which low-income urban residents resort to self--help or to

political action 1is a function of both the competitiveness of the party
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system and ''the presence or absence of cvert governmental attempts to
create feelings of dependence among the lower classes."58
In Kenya, like Peru, the government also encouraged local self-help
projects, particularly as exemplified in the building of the Harambee schools.
It consciously "preferred local participation through concrete self-help
projects to participation in competitive politics expressed electorally."
Once the idea got started, however, each communi?y 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

now nervous about the consequences for its budget."59

Thus, while self-
help may initiaily 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 remailn isolated
from politics.

More generally, peasants and other low-status groups in less developed
countries can resort to a variety of different types of organization to
influence government. These include self-help assoclations, which, however,
normally do not cutlast the particular project or projects which w;s
re,ponsible for their formation. Revolutionary organizations generally
have little appeal if only because they can produce little in the way of

immediate and direct benefits. Electoral organizations are dependent upon

the existence of competitive elections and can serve only intermittently as
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means of pressuring governmental officials. A more effective type of
organfzation for low-income groups isg, instead, what may be called "the

overseer organization,'" which is directed to "the conspicucus 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 organization acts through collecc-
tive lobbying, propaganda, and at times carefully orchestrated protest or
direct action to counterbalance 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 soclety 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 1s on the
choices which may or 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 socletal 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 presumed causal connection operates
at the individual level. In what ways do higher levels of socio-econonic
development at the societal level give rise to higher levels of po%itical
participation by specific individuals and groups within the society?
Development incrggses status levels and organizational complexity in
society. Higher socio-economic status and more organizaticnal 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
soclo-economic status and organizational involvement.1 Improvements in socio~
economic status are normally the p.oduct of individual mobility; organiza-
tional involvement is the product of group consciousness and identification.
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 trhe 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 movemené
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 organizational channel, and then the relations

between the two as alternative and sequential routes to participation.

B. Socio-Eccnomic Status and Political Participation

More modern societies have higher levels of political participation
than traditional societies iﬁ part because of differences in status struc-
ture. As was pointed out in Chapter Three, the socio-economic developmeﬁt
of a soclety 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 incomed, more
wealth, better education, and more highly skilled occupations. These factors
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

election in Colombia are typical:2

Approximate % adult population

Socio-economic income level voting by post-
level of barrio (pesos/mo.) election survey
Upper Over 10,000 857%
Upper-middle 5,001 - 10,000 94

Middle 2,001 - 5,000 76
Lower-middle - 1,001 - 2,000 67

Lower & slum 0 - 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 consumptiomn, and length of urban
residence, were held constant. Length of factory experience also had a
congistent, 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-
ables usually investigated--sex, place of residence, occupation, inpome,

age, and so on--none compares with the educaticnal variable in the extent

-~ -

' Education and other

to which 1t seems to determine political attitudes.'
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



and communal activity, a weak relatfonship with voting, and virtually none
with particularized contacting.3

Why do status variables tend to produce greater political participation?
The overwhelming evidence from a variety of studies indicates that high
status is associated with feelings of political.efficacy and competence and
that those who feel politically efficaclous are much more likely to partici-
pate in politics than those who dv not. The status variables, in short, are
related to participation through attitudinal variables. Indeed, high-status
individuals who do not feel politically efficacious do not participate sig-
nificantly'more in politics than similarly inefficacious low-status indi-
viduals.4 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
do, in fact, participate more.

The extent- to which the status model functions through subjective
feelings of competence and efficacy is underlined by the apparent deviations
from that model where highwgtatus 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 presidential elections from 1953 to 1965. 1In
1953 the correlation was .707. 1In the 1949 presidential election, however,
there was a negative relationship of -.268 between literacy ana tu;nout.
What accounts for this deviation from the norm? The explanation, it hasN‘
been suggested, may lie 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 corruption which



would lead the betver educated citizen to believe that his vote would not
be worth anything. "For any system of choice, the decision maker must per~
ceive some purpose for his choice behavior. If the decision maker (in this
case the citizen as voter) does not perceive any purpose to his activity he
will 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 ¢f education and
voting turnout occurred among urban Chinese in the 1904 Malayan elections.
This has been explained by the extent to which the "Malayan Chinese have
been systematically discriminated against, disfranchised or otherwise
reduced to a low level of political efficacy." As a result, "increased
levels of education among Chinese in urban Malaya lead to an awareness that
one's vote 1is meaningless."7 Less well educated Chinese, like the less well
educated Filipinos in 1949, were less aware of the decreased efficacy of
their vote and consequenFly 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 that 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 With
some elementary education, followed closely by illiterates and then by the
high-school-educated, with the college-educated having the lowest rates of
participation. In all three forms of electoral actiyity the college-educated

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 spend than the poorly educated, for whom voting may be a festival occasion.
Second, group pressures, group appeals to caste loyalties, and bribes may
produce substantial mobilized participation in electoral activities by the
less educated while not having the same e¢ffect on the more educated. Finally,
other survey data suggest that the more highly educated may be more alienated
from the political system and governmental poliéies (at least in the early
1960's). The more highly educated were more clearly in favor of Communism,
authoritarian government, and army rule than the less educéted 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
"provincialization" of Indian politics in the two decades after independence,
the emergence of a mass political culture, and the extent to which politicilans
have found that "appeals to caste, communal, and provincial factors pay off

at the poils."

The democratization of politics thus may lead to a witudrawal of
higher-status groups from politics because their participation is a function
of their feelings of efficacy and théy feel inefficacious in attempting to
influence politics dominated by low-status actors and low-status styles of
behavior. One wonders, for instance, whether this relative failure of
highly educated Indians to vote, attend political meetings, and contribute
money to campaigns may not have had its parallel in the United Sta;es in
the 1830's and 1840's when electoral participation expanded, populist apgéals
multiplied, and political leaders of lower-status backgrounds began to play
more prominent roles. In many developing countries, the prospect of mass

participation by the lower classes has led to military coups designed to
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it 1

veto" that development.9 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 studles 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 ownership vs. rental residence, land ownership A
tenancy for farmers, and source of income from within otr without the relevént
pelitical constituency. In their study of four Wisconsin cities, Alford and
Scoble found home cwnership to be a third major determinant of local poli-
tical participation, along with social-economic status and organizational
involvement.lo In rural Colombia political efficacy is not related to tradi-
tional forms of political participation as client in a patron-client rela-
tionship, that 1is, to what we would describe as mobilized participation.

Nor 1s it related to exposure to the mass media. Insiead it is related to
land tenure. The "efficacious peasants are the small-holders,' who own their
own land, and who hence are 'relatively more independent of the landlerd and
the agricultural resources he controls." Thus '"the small holder is somehow
insulated from the sense of powerlessness and resignation which infects

other strata of the peasantry."ll In rural areas land ownership is generally
a prerequisite to effective political participation. In the words of one”
study of central Brazil, nonowners are virtually excluded "from social and
political participation' and hence are dependent on the '"more privileged

community members to serve as brokers in their relations with the rest of



the systcm."12

The relatively high levels of orthodox political participation found
in many urban migrant communities may also be related to the extent to which
such migrants are squatters who through one means or another become at least
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 senée of political efficacy and
community involvement. In Turkish cities, for instance, the voting turnout
rates in the gecekondu or squatter settlements do not differ significantly
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, 727 of the residents of traditional central portions
of the city ("old Ankara") were tenants as against only 31% of those in the

gecekondu neighborhoods.l3

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
Aevelopment 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 counties
where there were substantial numbers of self-employed Negroes and in those

ES

counties along the state border where substantial nvmbers of Negroes worked

14 More generally,

in factories and other sources of employment in Louisiana,
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
population which was composed substantially (as it was) of "free farmers,"
in Dahl's sense of the word, should have been characterized by widespread
feelings of political efficacy and should 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 Citf,
for instance, urban migrants ''who had participated in community improvement
organizations were five times more likely to have engaged in [politicall
demand-making than the non-participants.” Similar results are reported for
low-income communities in Santiago, Chile, and Lima, Peru.l5 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 differgnces in political participation. A careful
reanalysls 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 toughly 25% of that variance.16 Other studies have suggested
similar conclusions.17 *

If organizational involvement tends to increase political partici--
pation, the next question 1s: what produces organizational involvement?

As suggested above, the increased participation of individuals in organized

groups 1s, by and large, a function of economic development. How then does
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economic development increase organizational involvement? There would
appear to be two distinct routes: one via social-economic status and one
more directly vie 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 827 of those
Americans in the highest of five socio-economic classes belonged to organiza-
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 close}y related to each other than either was to political parti-
cipation.18 Organizational activity varies directly with educatlon in the
United States but not in Norway.lg More generally, Nie and his agsociates

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 there may be substantial differences among
societies 1In the degree of association between social status and organiza-

5

tional involvement. A close relationship between organizational involvement
and social status tends to reinforce class distinctions 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 socilal 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 differcnces 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 socio-economic scatus,
provided that low-status group participation is not held down by either
political repression or a ‘'‘negative" self—image.by the group that it ''should
not'" participate in politics. Class rigidity thus leads to group conscicus-
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 relaticnships.
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 socio-economic status on political participation.

Organizational involvement via group consciousness appears to affect
political participation in ways rather different from those by which social-
economic status deoes. Social status, as we have indicated, promotes parti~
cipation primarily through changes in attitudes about politics. OJrganiza-
ticnal involvement, on the other hand, tends to produce increased participation
without any significant change in attitudes. 1In the reanalysis of *the Almond-~
Verba data, 60% of the political participation resulting from social status
was 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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attentiveness. Sixty percent of the political participation resulting from
organizational involvement, in contrast, was the product of a direct rela-
tionship without intervention of the attitude variables.Zl 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 parti-
cipation which, in turn, led the peasants to develop feelings of political
efficacy.22 Similarly, migrants to Mexico City were much more Iinvolved in
"community-based political activity" and voted more often than native-bopn
residents, although the latter scored much higher on cognitive involvement
in the political process. The behavioral participation of the migrants in
politics was '"largely independent of high levels of political information,
supportive psycﬁological orientations or other kinds of traits or resources
commenly assumed to be requisites for sustained political participatiun.23
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 socioecoﬁomic stafus, a sense of political efficacy, or
a high level of political information."24
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. Tﬂe more
intense the identification of the individual with the group, the more 1£§ely
he is to be organizationally involved and politically participant. In the
United States, for instance, "blacks who identify as members of an ethnic

comnunity tend to participate more actively in mosgst areas than do non-
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identifiers. . . .'" and hence "membership in a cohesive ethnic community
does propel many individuals toward participation in a variety of social
and political arenas."25 Group consciousness among blacks, indeed, pro-
duced rates of political participation among blacks equal to those among
whites, despite differences in average social-economic status.26 In a
similar vein, one would expe;t the empirical evidence to support Pizzorno's
rroposition that "political participation increases with the increase in
class consciousness."27 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 involveg "a high level of community solidarity, psycho-
sccial 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
community~-based voluntary organizations, participation which, in turn,
of political activity.”28 Thus, class, race, and neighborhood consciousness
all seem to have positive consequences for organizational involvement and
political participation. ¢

It is, consequently, less the characteristics of individuals than--
the group context in which they find themselves which shapes the participa-
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 resldential environment who are
politically active or who share some perception or attitudinal trait rele-
vant to the political process."29 In a similar vein, Powell has argued

that the political implications of peasant orgaﬁizational involvement must

."30 The indi-

be found in the "concrete context of union participation. . .
vidual, in short, will tend to conform to the political norms of his community.
Whatever his socio-economic characteristics, his behavior will be participant
if the community generally is participant. Hence, "given sufficient oppor-
tunities for political learning, together with community-based organizational
support, low—sta£us people may participate more frequently than others located
at considerably higher levels in the social hierarchy."31

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 susfained 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 b;;tleground
in the effort to unionize its miners. Contrary to what was taking place 16
other border and southern states, in West Virginia that group which was least
likely to participate in politics-~the lower socioeconomic status group, the

u32

'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 'negative 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. 1In other circumstances, however,
sustained high-level group identification and political participation may also
require sustained external conflict. The political 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 particip;tion.
Manual workers participate much more extensively in community 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 within
a group rises with the relative strength of the group in the electoral
district." A variety of evidence from several countries supports this pro-
position.36 The more-isolated and segregated a group is, the more poli-
tically participant are its members. The tendency of members of a group
to participate in politics, in Lane'’s formulation of these relationships,
depends on: the proportion of the group to the total population of the
voting district (the proportion effect); the degreec of concgntration of
members of the group in a voting district (the concentration effect); and
the extent of the sense of differences between group members in a voting
district and the surrounding population (the enclave effeqt).37

In his analysis of willage 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 sclidarity and homogeneity in turnout and voting

Yeoreat variation

preferences.'" 1In the other, there is lower turnout plus
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 where there was great inequality in landowning, with
a single patron mobilizing his supporters to the polls, or in the corporate
village pattern with high equality in land ownership, with z mixture of
coercion and socilal pressure insuring compliance with group norms.3
Participation in urban communities is shaped by similar variables.~‘
Greater socioeconomic homogeneity in a community facilitates the recogni-

tion of mutual interests and the development of cooperative political

behavior. The isolation of the community from externsl political influences
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also encourages higher levels of participation. On the other hand, when
"supra-Jocal interests and concerns become the dominant influence in community
organlzational activities, resident participation declines and the organiza-
ticnal structure itself may disintegrate."39

In line with this effect of insulation and absence of cross-pressures
on participation, participation will also be increased by the extent to which
there is a more or less one-to-one relationship-bctween political parties and
social forces, that 1s, each major group expresses itself political through
a party which exclusively or primarily represents its interests. This is
true both for territorial and class or communal groups. Thus, while compéti~
tion between parties increases voter turnout (see above, p. 3-59 ), voting
turnouvt 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
economically homogeneous. In such instances, lacking competition within the
district, the party can more effectively mobilize voters against competition
from outside the district.

A party system 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 participation 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 vsting participation.
Instead, a "class-distinct" party system through networks of related economic
and other organizations produces high turnout and political activity rates
among lower-status groups. '"In the Norwegian setting, workers and farmcrs

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. Family traditions certainly
count in the recrvitmer* of 'actives' among worlers and farmers, but the
decisive influences are organizational: the unions and economic associations
create incentives for active participation in party politics and open up
opportunities for promotion to positions of trust in the party organizations."41
This process leading to high participation rates is duplicated in Chile,
Venezucla, and other developing countries where there is a close correspon-
dence among political party, ecoromic organization, and socio-economic group.
More generally, as we have suggested above in our discussion of the

participatory effects of multifunctional structure, political participation
will be increased by the extent to which all the various dimensions of human
relationships 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 which cuts workers off from
the rust of the society." They have attempted

to organize cempletely the lives of workers by having them belong

to party-controlled unions, live in workers' co-operative housing,

belong to party-aligned sports and social clubs, attend cultural

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 voting participation rates of 907 or more in working-class distrirts,
thus leading to situations in which "the usual class differential in voting

42

turnout 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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there is a well-developed and active Communist Party.43

D. Alternatives: Mobility vs. Organization

There are thus, in effect, twec distinct channels to higher levels of
political participation: the mobility channel and the organization channel,
The path of the former leads from low socio-economic status to individual
cfforts 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,
communal, or neighborhood) homogeneity and insularity and group conflict
with outside forces to increased group conscicusness and suvlidarity to
organizational involvement and thence to political participation. These

two channels are outlined in Figure 4.2.

Figure 4.,2. Chaanels 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 from
organization is likely 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 the other case 1is from subjective feelings of group consciousness
to political participation andAthence 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 onec 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 peasante, 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
success; thelr future is "gloomy."44 More generally, Albert Hirschman

has analyzed responses to the decline in organizations in terms of the
choice between "exit" and 'voice" and then generalized this analysis to

a variety of economic and political situations.a.5 Here as elsewhere in the
literature, individual socio-economic mobility and collective political
sction are seen as alternatives, practically if not logically mutually
exclusive.

In due course, individual mobility leads to higher socilo~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, for instance, rise in
socio~-economic status significantly above the group norm, they tend to
become less politically participant. Hence, lower income memhers of ethnic
groups often participate more politically than higher-income members of those
groups.46 Similarly, people.in different occupational strata from those of
their fathers tend to vote leses than those who remain in the same ozcups-
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; economicﬂsucccss
in these roles substituted for the political influence they had exercised~
earlier and, in some measure, was associated with the firm rejection of
efforts to 1nvolve them in politics. On the other hand, for those who are

upwardly mobile into upper-middle~-class or upper-class positions, mobility
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does not mean and often cannot mean a complete renunciation of political
activity. 1In the province of Izmir in Turkey, for instance, some 637% of
the local leaders of the more conservative Justice Party were upwardly mobile
in the sense that they had higher status occupations than those of their
fathers, while 637 of the reformist Republican Party Leaders and 81% of
the radical Turkish Labor Party leaders were not upwardly mobile, and,
indeed, 117 of the latter were downwardly mobile.47 In general, someone in
middle class or hfgher 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, 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 ofrthe situation coufronting lower income
groups has been well summed up by Lipset: ''the more open the class struc-
ture of any society, the ﬁore politically apathetic its working class

should be; and, conversely, the more rigidly stratified a society, the more

develop
likely that its lower classes will/their own strong form of political
act:ivity."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 situatjon,
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 soclo-economic mobility limited, American 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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mobility and political participation. 1In the 1950's and 1960's, however,
limited improvements in education and employment plus increased urbanization
combined with the heilghtened political conscioumess and activity of middle-
élass 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
than vhites of comparable socio-economic status;49 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 vertical mobility. In other words, moving one's resi-
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, three patterns of respouse
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 which 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. Low-
status whites, on the other hand, lacking both the personal qualities and
the group organization for political action, overwhelmingly preferrfed "exit"
to "voice" and preferred to seize advantage of the existing opportunities-to
move away from the neighborhood. In contrast, both low and high status
blacks, recognizing the realities of residential segregation by race, over-

whelmingly rejected the exit option and instead indicated a strong prefer 2
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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

striking:so
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 t6
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 demographlc 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
materlal 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 way of life. But again the opportunities for rural vertical mobility
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 socio-cconomic 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 overvhelmingly
express the view that they are better off in the city and do not wish to
return to their villages.Sl Collective action, on the other hand, means

the formation of syndicates to bargain with landlords over rents, wages,

and scrvices, or to operate through political means or direct action (and
possibly violence) to bring about land reform and a more equitable distribu-
tion of land ownership.

Scattered evidence suggests that migration and collective acticon 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 instancé,
before World War I, peasants responded to economic hardship in the central
provinces by organizing syndicates, conducting strikes, and generally
engaging in collective militant activity. There wes little out-migration
from this area, except when the government suppressed strikes. In the Deep
South, on the other hand, with equal or worse poverty, there was no collective
action by the peasants, but instead high rates of out-migration.52 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 socilal movements, the Cao Dai, Hao Hoa, and Communist Party, developed
substantial strength in the countryside. More generally, Powell has shown
that where the commercialization of agriculture and politicization of ti.-
peasantry occur before substantial urban migration, the results aréLu:,"fy
agrarian reform or agrarian revolution. Where commercialization and poli-
ticization occur after substantial urbanization, they have little impact.53

In general, thus once the processes of socio-economic change have begun in

the countryside, the level of peasant political participation in rural areas
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varies inversely with the rate of peasant out-migration from those areas.

To the extent that this relationship holds true, the question then
becomes what fact .,rs influence or determine the chcice 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 participation 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 renquires the collaborative efforts of outside

-

groups, who may or may not be forthcoming, reliable, or trustworthy.
(7) 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 cof failure in urban migration (i.e., 1f the socio-economic
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in some regions
rewards do not materialize) are small and /migration itself can be reversible;
]

the costs of political failure are indeterminate, 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
seered to be insurmountable obstacles to either upward mobility or political
action. They consequently migrated north in large numbers during and after
World War II. Northern urban blacks, as the figures above éuggest, 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 whites
confronted with the same problem. Similarly, rural-to-urban migration may
often be greatly reduced or blocked entirely by the existence of different
ethnic groups in the city and ccuntryside. This was, in part at least,
undoubtedly one reason why Vietnamese peasants in the 1930's and 1940's
wvere slow to move into the French and Chinese dominated cities. 1In other
instances, of course, verticél mobility will be blocked by ethnic, lin-
guistic, or religious lines which reinforce class cleavages.

In most instancés, it would appear that some form of mobility
blockage is critical in inducing a choice of voice over exit. But apparently
this need not always be the case. MacDonald, for instance, explaiﬁs the
differences between peasant responses in Central and Southern Italy by the
differences in lind tenure. In Central Italy land ownership was very un-
equal; soclety was polarized between a small number of large landowners and

2 larpge 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 cther 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, they
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 militancy. 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 soclalist movement,

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,

What 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. 1In 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. But it can‘afso be
argued that such participation may be an unrealistic dream, and that once-
delayed in the development nrocess, 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 participation to upwardly-mobile entrepreneurial and professional middle-
class groups.

The alternative to this potentiality is to take active measures in
the early phases of development to promote political participation as an
autonomous and important goal. This could, logically, mean sharpening the
cleavapes in soclety, hardening the social structure, encouraging residential
segregation, restricting horizontal and vertical mobility, intensifying group
consciousness, and stimulating lower-class organizations. However unattraé—
tive these measures might appear to the well-meaning liberal, some combina-
tion of them would, in alli probability, be the most expeditous way of
rapidly increasing political participation in most developing societies.
There is, 1n some measure, a trade-off between social harmony and political
participation. This point is made not to recommend one course or another
and to to suggest that in fact any society will pursue the mcbility channel
or the organizational channel to its logical extreme. It is made rather to
underline the extent to which the expansion of political participation
itselfl can involve costs in terms of other values often thought to be
desirable and to clarify the cholces which individuals, groups, and govern-

ments may have to make among these values.

E. Scquences: Mobility and Orpanization

At any given time people unwilling to accept their current situation confront
two alternative routes to improvement: inidvidual mobility or collective organi-

zation. The 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 impossibie to pursue both channels
simulténeously, 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 with each other in almost dialectical
fashion. Lack of success in mobility may lead to mobility efforts or 1if
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 status normally leads to the political consciousness and the
potential for political action. Both socilo--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 mobility .and collective
action.

The posibility of group-based political action derived from inter-
group conflict and intragroup homogenelty arises only at certain points in
the individual's encounter with social and economic change. In the absence
of communal divisions within society, there is, in the evolution of* society
and of the individual, a more or less '"natural' sequence of three opportuwnd-
ties for group-based political action, based respectively on the group con-
sciousness of the peasant, migrant, and the worker. VIn the first and third

instances, the conscioucness is class consciousness; in the second migrants
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may take group action on the basis of neighborhood solidarity or as a
reflection of continuing identification with thelr places of origin. But
the pattern of choice among migrants is more variable and less clear-cut
than that for peasants and/or workers who have become fairly well-integrated
into the urban industrial economy. FEach of these bases for organizing
involves differcent levels of challenge to the existing order and of demands
against that order; in general the challenge tends to decline., 1In a sense,
in each case a choice has to be made between group action and some form of
individual mobility. 1In each case also, if the collective action is chosen
and is successful, it has the effect of improving the status of the individual.
Even when chosen, however, collective action may not be sustained for long,
Status, once achieved, is normally retained for a lifetime and often trans~
mitted to the next generation. It does, consequently, provide a relatively
stable and sustained basis for pélitical 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 cholce sequences. But the basic processes of urbanization
and industrialization produee certain sequences more frequently than cthers,
both in the lives of individuals and families, and for socleties as a whole.
The first choice in the developmental sequence is made by the peasant.
In some areas, population pressure, technological change, or shifts in land
tenure may leave segments of the rural population worse off than in the past.
EFlsewhere, rural conditions are static or even improving slightly, but the
gap between rural and urban opportunities is widening., The peasant then confronts
several alternatives. He may choose a definitive move-to the city, couwritting

hirself to a very different style of life. Where rural social and econcmic
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conditions permit or encourage return migration, as in much of Africa and
South and Soutneast Asja, he may choose to go to the city on a temporary
basis, for a few ronths or years, earning enougn to make ends meet or to
support a more comfortable rural life, but retaining his commitment to the
Countryside.55 Or the peasant may decide to stay in the countryside and
take colléctive action to improve his situation. While permanent 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’‘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 difficulty in achieving its
goal, The failure of group ;ction is 1likely to have a major deterrent effect
on the likelihood of subsequent political organization and hence increases

LY

the pfobabiiity of migration as a future response. The success of collective
peasant action converts tenants and landless laborers into landowners and~‘
‘reduces overall inequality in land ownership. As few other government policies
do, land reform thus contributes both to status elevation and status equality,

and hence provides a continuing 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 administration of the program by
peasant and peasant organlzations. There is thus a program participaticn
imperative which is met in part by political efficacy derived from status
improvements 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 cityward. The patterus
- of such migration, of course, vary greatly from country to country and from
region to region. ‘lhey may take the form of migration to pfovincial towns
or metrepolitan centers, of step migration, of bazk-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
drawn into collective action once in the city,

Where temporary (target, cyclic, or working life) migration is commen,
continued loyalty to the place of origin goupled with heightened group
consciousness and political sophistication fostered by the urban setting may
encourage home~place (provincial, tribal, home-town) associations. Such
asscciations are usually multi—functional, but among their activities are
ofren efferts to lobby for assistance to the place or origin. Thus temporary
horizontal mobility may lay the basis for collective action among at least
some migrants. >0

where permanent migration is the rule, individual and family eEforts
to improve status and livelihood normally absorb most migrants' full
energics. As discussed in the next chapter, neither entry occupations
common amorg migrants and the urban poor more generally, nor many types of
residential arrangements provide a basis for political organization. Some

migrants, however, do go directly or after some 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 members' political participation for at least the earlier phases of its
existence. As Cornelius has observed,

a land invasion--whether organized or sponteneously initiated--may
constitute a crucial unifying and politicizing experience for community
residents. This is particularly true if the initial seizure of land

is followed by repeated attempts by the government or private land-
owners to forcibly remove the squatters from the occupied land. The
illegal origins of squatter settelments also define their pattern of
relationships with political and governmental agencies for many years
to come, and create a highly salient community problem--insecurity of -
land tenure--upon which cooperative political activity among the resi-

dents may focus. . The old social-psychological maxim of "out-group
hostility, gg-group solidarity" appears to have considerable relevance
here., . . .

Organized land invasions, while frequent in certain Latin American
nations (particularly Peru, but also Chile, Colombia, Mexico, and Venezuela)
are rare or non-existent in other 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 available space is filled. But even
in such settlements, mutual co-operation and political activity may be high.

In a manner somevhat 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 fellow resi-
dents. The associational ties of these migrants were also wruch more extenﬁive
than those of the rural population. About one-third of the household heads

in the gecekondu arecas of Ankara, for instance, belong to formal associations,
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and the most important of the associations, the community associaticns or

derneks, play a key role in relating individuals to the broader political

system and in defending the interests of the settlement to the government

authorities. 37
The peasant who choses horizontal mobility over collective peasant

(i.e., class—based) organization in the countryside may thus sometimes

engege in collective migrant (i.e., neighborhood-based) organization once

in thke city. TIn both instances the stimulus to group organization is usually

the perceived need for land and home ownership. Demands for Changes in owner-

ship are inherently more challenging to the established order than demands

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 ecach case,
however, the goals are relatively concrete and their achievement brings an
immediate 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 owner and tenant or ovner and landless laborer

is both in fact and in perception largely a zero--sum siutation. In the city,
the land occupied by migrants for squatter settlements is more likely to be
either public land or land which private owners would be happy to disposc of.
It is not normally land currently used for income-producing purposes. Once
the miprants establish their community, moreover, they are likely to follow
a relatively conservative political course. Migrants eschew involvewent in ™7
political 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-
ventional forms of political Jdemand-making both because of a '"commitment to

abiding by the political rules of the game in his new envivonment" and becaus

of the greater efficacy of such methods. 58
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Among Pakistan cities Burki found that political violence correlated
neagtively with 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 popula-

t:lon.s9

Where competitive elections are held, migrants, with some exceptions
such as the vote for ANAPO in Colombia, usually tend to vote for more
conservative parties and to be less opposition-oriented than better-off groups
within the city. 1In Turkey, the more conservative Justice Pérty got a dis-
proportionate share of the gecekondu vote presumably due to the substantial
social mobility demonstrated by gecekondu residents and to the extent to
which the Justice Party dominated municipal governments and was therefore in
a position to reward or to punish neighborhoods, a possibility most relevant
to neighborhoods clearly in need of improvements in municipal gervices. In
Latin America, migrants "have tended toward political conserv:tism, in the
sense of not favoring drastic alterations in the socio-political 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
conditioﬁs, 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,"
-and his continued "belief in the potential for future social and econ;mic
betterment for himself and particularly for his children within the ongoing™
system."6o Thus, there would appear to be an overall positive relationship
between individual socio-economic mobility (in this case 1in the form of urban
migration) and propensity toward more conservative and intra- as distinguished

from extra-system forms of political action.
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Consistent with this tendency toward political moderation and emphasis
on individual mobility, even that fraction f rig.ants who become involved
in collective action through squatter associations do not continue this involve~
ment very leong. The highest priority goal amcng squatters is governmental
recoprnition of land titles, or at least some iadicaticn of offdicial acquievs-
cence in their de facto tenure. Once this nced is met, the needs for urban
services provide additional stimuli of generally decreasing urgency. “ext
after sccurity of tenure comes watcr, sewage systems, and electricity., In
these virtually all residents of the cemmunity share an equal intevest. Once
these are met, demands will be advanced for such facilities as schools, pub.ic
markets, health centers, and the like. These, however, represent less urgent

and less universal needs. And once these "

most acute developmental problews
are resolved, rates of participation in community improvement associations and
all other forms of cooperative pulitical activity tend to decline sharply."
Heighborhood-based political action is a means to an end; it will be sustainred
only 1f there exists "a set of problems which can be addressed most effectively
througt collective political action."6l
The decline in neighborhood-based political organization is, presumably,
accompanicd by both additional efforts at individual mobility through self-l.clp

1 Lo B .
action in improving one's home and by increased attention to employment mobility.

The status improvements which have been brought about by collective political

action provide a base for further efforts at individual mobility. In this
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action provide a base for further efforts at individual mobility. In this
respect, the children of migrants seem to Le more highly oriented toward

such mobility and avay from politics than with tleir parents. As mobility
opportunities open up, organization loses its appeal and political partici-

patin based on organizational involvement declines.

RAK
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This cormon pattern among the population of squatter settlcments can also
be seen in other, comparable circumstances. The creation of a nation-state,
like that of a squatter settlement, involves high levels of political parti-
cipation by many groups 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, as in other states,
upwardly mobile individuals participated in the nationalist movement, used it
to achieve access to economic advantapges and opportunities, and shifted out
of politics to pursue commercial and business careers. In Kenra, “"active
membership in KANU declined in many parts of the country affer independencg
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 commerical or agricultural and agricultural spheres as it
was unhappiness with KANU."62

In an early phase of social science urban research, it was frequently
predicted that urban migrants themsleves would be an explosive political
force in the cities. This has definitely turned out not to be the case, as
migrants have found it worthwhile to pursue fairly specific material goals
wigiin the existing political system. It was then argued, in a second phase
or urban research, that while the wupward mobility and continued rural values
of the migrants m!/ght make them a relatively quiescent and even conservative
political force, their children would be very different. Growing up in the
city, they would have much higher aspirations and if these were not;met, as
inevitably they would in large part not be, the slums of the Third World
would be "swept by social violence, as the children of the city demand the

rewards of the city."63



While the historical evidence from Europe and North America lends
considerable support to this '"second generation" hypothesis, it has not as
yet been confirmed by evidence from the contemporary Third World cities.
Indeed, in some respects, the slight evidence available tends to call it
into question or demand its qualification. Cornelius's work on lexico City
shows the second generation to have higher levels of political krowledge
and evarcness than the first, that is, to have the attitudes which norwadly
go with political participation mere than their parents do. But they also
"participste in politics significantly less than their parents.” In addi-
tion, they "do not exhibit significantly more negative evaluations of the
political system than theily parents, nor afe they significantly more dis-
satisfied with the government's performance, frustrated witﬁ their personal
situation, ideologically radicalized, or politically involved.”64 This
sustained acquiescence plus the decline in political participation is
explained by the failure of the second generation to undergo the political
learning experiences such as the land invasions and othcr confrentatiocns which
developed group political consciousness among their parents. The second
gencration does in fact have a significantly weaker disposition than the :irst
to work topcther collectively. 1Its members want to get ahead individually,
not to work together collectively. They are likely to 'be more concerncd
with the requieites for individual social and economic mobility than with
community needs and problems vhich can be addressed more appropriately th:ough
collective political action.'" Hence, to the extent that they de make political

demands, these demands "will have a particularistic rather than a collective

referent."
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A concern with individual mobility also predominates among Turkish
gecekondu dwellers, particularly in terms of their aspirations for thedr
children. Evidence from two cities shows that a majority of gecekondu
dwellers aspire to middle-class occupations and to middle-class living
standards, rather than to some collective improvement within the working
classes. The migrants want educational opportunities for their children
and believe that their children could reach the high positions 1f 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-
oriented political action."66

The critical test of the second generation hypothesis is likely to
come in the extent to which second and third generation wigrants are indeed
able to realize their job-mobility aspirations. If, as seems highly probable
in both Mexico and Turkey, as well as othgr developing countries,Aa substantial
portion of them are not able to achieve the vertical mobility to which they
aspire, then the stage will be set for a new turn to collective political
action: "individualistic polatical attitudes may give way to more collective
pélitical orientation, and a radicalization of the urban poor may eventgally
take place."67 Their political action, however, 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 unlon organization, however, are also
great since so much employment 1s in relatively small firms and a major gap exists

between such employees and the small numbe of relatively affluent unionized
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workers in the large firms. Nonetheless, mobility blockage in the form of a
shortage of middle-class employment opportunities could eventually give rise

to working-class consclousness, organization, and political psrticipation.

This participation would also devive strength from the status-improvement wvhich
has already been achieved over one or two gcnerations.

In summary, the opportunities and inducements'open to the low-status
individual involved in socio-economic change seem te suggest a model of recur-
ring cheices between mobility and organization. A common sequence, particularly
in Latin America, is as follows: first, mobility in the form of urban migration;
second, for those migrants who become squatters, organization in the form of’

neighborhood associations to secure home ownership and urban services; third,

mobility in the form of the search for more skilled and higher paying jobs;
fourth, possibility, organization in the form of vorking~class unions if middle- §
class mobility is blocked. Where many migrants ave temporary, as in Africa :

and parts of Asia, different patterns will appear, particularly in the first and

second phases. And where ﬁolitics is organized largely on communal lines, issues
and loyalties are likely to cut across both urban-rural boundaries and class
diffcrences, so that the categories of peasant, migrant, and worker are less
likely to provide a basis for collective political action, although the iunter-
play of opportunity for mobility and collective organization may still bte salient.
For both the individual and society high levels of political participation
.gencrally and of crganization-derived participation in particular are not likely
to be sustained for long. Politicization is usually an intermittent and diff
continuous process. To the extent that participation patterns do become institu-

tionalized in organizations they may survive in form tut Jose their meaning and

their political significance. For the individual, political participation in
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general and organization-derived participation in particular 1is 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-
econagmic mobility--through migration, education, job betterment--as more effective,
less costly, more direct, and less risky routes to his goal than collective |
pelitical action. Where the choice exists, as with the peasant contemplating
urban migration or rural oxganization 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 goal

is ownership of land or a home and collective organization-derived and class-

or neighborhood-baseé pelitical action may be necessary. But once this goal

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 socilety and thus provide

the basis for higher levels of political efficacy and higher leveis of autono-
mous political participation. In this sense, high levels of status-derived
political particvipation testify to the levels of modernity and development of

the scociety. Uigh levels of organizatio-derived participation testify to the

biockages which exist to thce mobility of the individual.
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Chapter Five

POLITICAL PARTICIPATION AMONG LOW-INCOME 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 political
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
national 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--theme of their political
history during this period was the uneven but continuous spread of partici-
pation to midale—class groups, the working classes, specific disadvantaged
groups such as blacks in the United States, and eventually to women. BDBut
the political inheritance and the social and economic characteristics of most
of today's modernizing nations differ in important ways from Western Europe
and Morth America in the nineteenth century, and to a lesser extent from

*
Fastern 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 carlicr-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 true historicaily in Western Turope and North America,
and holds in today's developing nations as well.

By "the poor" we mean, in rural areas, subsistence and sub-subsistence
cultivators and agricultural workers. We include those who own, rent, share-
crop, or have access under communal traditions to barely enough land to
sustain themselves and their families (subsistence farmers) and those with
even less land or none at all, who must rely for part or all of their incéme on
wage 1abor.l In urban areas we have in mind those with little or no education
or skills, who are employed at insecure, low-paid, and deéduend jobs, most
commonly in small-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, éalvaging 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 hottom 40 or 50% of the urban income
distribution in most developing nations., As discussed later, we do not
include most workers with regular jobs in larger-scale modern manufacturing
or service firms.2 *

The demands of day-to-day living leave the poor little time or eneYgy
for political pursui&s; They lack information, contacts, and money for
individual as well as collective action. While 21! newly participant groups

risk reprisals from private (and sowetimes puit:ii-) interests threatened by



their self-assertion, those on the margin of subsistence are particularly
vulnerable to threats from employers, landlords, or creditors., Moreover,
the poor often expect requests on their part t» 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 raée,
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 comé to
be questioned, in ways which 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 egonomic
change often reflects objective circumstances--a very narrow margin for nisk,
or share-crop arrangements which reduce the returns of the inncvation to the
peasant--rather than innate attitudes or sheer force of habit. Similarly,
political passivity often reflects the facts of\peasénts' 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 are
the sole source of wage employment, assistance in emergencies, brokerage
with government »fficials, and other bemnefits. Thus rural poor are often
more vulnerable to informal sanctions for maverick political behavior than
are thelr urban counterparts who have a wider range of alternative sources
of employment, credit, emergency assistance, and brokerage.3

In urban settings, dependence 1s less concentrated and personalized,
and urban poor may be better educated and informed than their rural counter-
parts. But organjized 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 who plan to return eventually to their
home village.4 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
.newer squatter sgettlements in Latin American, Turkish, Philippine, and other
cities where most migrants are permanent and many squatter settlemente are
corprised mostly of families seeking to establish long-term homes and a .-
decent neighborlicod, While such settlements house hundreds of thousands of
people, in global perspective they represent only a small fraction of the

urban poor.

In short, for most of the poor under most conditions, political participation
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wus and is objectively a difficult and probably ineffective means of coping
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 1s relevant or feasible or where effective organiza-
tion overcomes the obstacles, will those on the lowest soclo-economic rungs
of the ladder become active poiitical participants.

0f course participa*ion is affected not only by the attitudes and
characteristics of the pbor 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) rfound it hard to accept as legiti~
mate the demands of their social "inferiors" or economic dependents not only
for a share in services and benefits provided by the state, but also for a
voice in decisions on programs and policies affecting their interesis. Cer~
tain forms of participation~--especially the votée--were more readily recog-.
nized as legitimate than were other forms--for example, strikes or demonstra-
tions. 1In general, the expansion of participation at the level of individuals
was more readily accepted than the expansion ofacolléctive participation to

previously non-participant and unorganized groups. Beyond acceptance of
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legitimacy, of course, lay actual responsivencss to some of the demands of
newly participant groups.

In most h'storical instances, Increased politicization and participa-
tion by previously inactive groups forced elite acceptance and a degree of
responsiveness. This 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
ihe struggle for female suffrage, to cite only a few illustrations. In som2
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 clite attitudes and
responsiveness may, then, lag or lexd changes in perceptions and behavior on
the part of the newly participant 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 poli;ical culture and norms, all but the
most conservative of today's developiug 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=niver-
sal suffrage is the rule. Most elites give at least lip service tp the idea

+

of broad popular participation in 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 issues as iumportant stimulants to initiative,



5-7

efficiency, and honesty. Most 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. Moreover,
the revolutions of the twentileth century have created some awareancss of the
risks of postponing liberalization too long.

Not only acceptance of the concept of broad popular participation,
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-
ing middie-class and some working-class and peasant support. In effect,
these nations were born partially prepared for broad participation, although
ind- pendence movements often disintegrated after independence. All modernizing
nations, regardless of their colonial experience or lack thereof, can observe
and learn from a variety of past experiences with political mobilizaticn in
other nations. While elites in early nineteenth century Furope cculd barely
imagine procedures and institutions for mass participation, any more than
thev could visualize modern production techniques, today's political leaders
can choose from or combine many patterns. A range of participaticn "tech-
nology," as 1t were, 1is already available, although it of'.en neede adaptation
to local conditions.

While broad political culture and aspects of political structure are
more open to lower-clacs participation than was the case in nineteenth )
century Europe, most members of elites in Asia, Africa, and Latin America
are certainly not eager to give up their traditional privileges, nor are
upward-mobile middle-class groups prepared to mark time while the poor catch

up. DPrecisely because the political culture is more receptive, the concrete



realities of resistance to broadened participation may produce even more

bitter conflict than occurred in Europe and North America.

B, Patterns of Participatiocn 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 varlety 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, however, suggest the major channels through which 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. Thc research of the Harvard
group 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 participation by-low-income groups. The key characteristics
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. Where leadership is drawn from middle-class or elite
strata, low-income followers may or may not share their leaders' gogls and
motives.

The first pattern, particularized contacting, is clear-cut and
. readily distinguished from the rest. The second, third, and fourth patterns
all involve middle- or upper-class initiative and guidance, but the second

and fourth are characterized by different goals on the part of both leadevs
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[} ‘ .
+ +
1. Particularized |not azpplicable ;not applicable !Solve specific indir Individual only, Petitioning, bribery
Contacting ;vidual prcblem % episodic
2. Mobilized Elite (usually | Protect of im- |Loyalty, fear, or Usually small or iUsually voting. Sometimes
rural) or middle- prove own favors from medium-scale episod .c !cempaigning, demonstrations
class (usually political and |leader(s)
urban) land- economic
lords, tradi- interests
tional leaders,: .
foremen, bosses ‘ i
!
3. Cross-class 'Elite and/or Defend or pro- Same as leaders' Often large-scale, and 'All collective forms.
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base ist, regional, | %therefore some tendency
or ethnic inter+ ito violence

l .
ests, or gain

mass support on
specific eco- f
| momic interests’ \
| i .

5

4. Externally-led i(Elite and/or Ideological {Improve owvn and M~dium or large-scale, All collective forms.
class~-based middle-class commitment and/?peers' circum—- sometimes sustained Voting, campaigning, demon~
or response to |stances strations most common.
rolitical compe-
tition.
i
‘5. Autonomous Low-income Solve own and 1‘Improve owvm and com~ Small-scale, single Collective self-help,
class~bas 1 community prob- munity circumstances, shot petiticning, publicity.
. lems, gain usvally through Occasional block-vote
prestige, some- better facilities. bargairing.
times gain (Well, access recad, '

material bBene- electrinity)
fits ,
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and followers. While the differences are clear in.principle, the boundaries
sometimes blur inm reality. Specific parties or movements in particular
countries may combine characteristics of ;wo cr all three of these pat-
terns. The fifth pattern, autonomous or independent action by low-inceme
groups to solve some of their own problems, is usually quits 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 woo support from, infiltrate, or éapture control of the autonomous
organizations. To the extent that they become semi~dependent and partisan,
such groups fall somewhere on the border between the fourth and fifth pat-
terns in Table 5.1.

The patterns are not meént to characterize the political situation
in entire countries. In any one country, several or all may be present.

In particular, contactiﬁg usually occurs regardless of the presence and
extent of other patterns. Any one area within a countvy usually shows
less variety. To the extént that the low-income people in that area are
politically active at all, theilr 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 followers) to
tmprove the conditions of the poor, individually or as a soclal 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 neifher is likely 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 prescents the most clear, direct, and (usually)
imnediate link between action and results. The results 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 resulfs, nor whether or when he will per-
sonaslly benefit. Therefore, desgite therfact that contacting may require
substantial initiative and persistenéeg one would expect'that low-income
people might be wmere prone to engage in this than other forms of participa-
tion.

Survey data for the United Stafes gmufirm this hypothesis. Contacting

for particularizs1 benefits has litt] .verall relationship to socio-

economic- status. But citizens in "t third of the socio-economic
scale are much more likely to ewngay wis than in other political
activities. The bottom sixth eof zt+ ooulation attempts particularized

contacting a good deal less than tk average, but the gap between the mean
score for contacting amonyg this most deprived group and the mean score for
the population as a whole is much narrower than the gap with respett to
other forms of participation. The group next to the bottom in socio- ~-
economic status, interestingly enough, actually scores slightly above the
mean for the entire population with respect to contacting, although they

score substantially below average on ether forms of participation.
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Low Status Participation in Particularized
Contacting Compared to Other Means

Group Average Relative to

Mode of Participation Mean for Total Population
Lowest sixth Next-to-bottom sixth
on SES Scale on SES Scale

Particularized Contacting ' -14 +4
Overall participation scale =46 ~27
Voting -34 ~-15
Campaign activity ~32 -3

Communal lobbying activity -38 -31

Adopted from Verba and Nie; Participation in America (New York: Rarper &
Pow, 1972). Chapter 8, figures 2 and &4, pp. 132-134.

The fact that those at the very lowest soclo-economic levels do less
at least in the United States,

contacting than the average citizen (although,/more contacting than other
forms of participation) reflects at least three factors. Many simply lack
information on whowm to contact on particular problems. Even given adeguate
information, many are scattered in isolatec 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-
ably. These feelings are particularly strong where low-income people are
also members of a subordinated ethnic group or caste. In their case con-
tacting requires approaching officials who are not only higher class, but
are also probably members of the dominant ethnic group. Thus poasrly
educated U.S. blacks are roughly half as likely as whites with similar ..
levels of education to contact officials for help with individual problems.
Indian Harijans with no formal education alse do substantially less con-
tacting than ureducated caste Hindus.5

ITgnorance, skepticism, and physical or social difficulty in reaching
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officials limit comtacting among poor people in all nations. In developing
countries an additional factor reduces the incidence of particularistic
contacting among poor people: the range of sz2rvices and benefits available
to them through government agencies i1s usually much narrower than iun the
more advanced nations with highly developed soclal security systems. Thus
Wayne Cornelius found that among low-income migrants in Mexico City, only
3% of contacts with government officials dealt with personal or family needs.
Thé bulk of the demands upon the government concerned meighborhood 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 demsands for housing and employment are

not frequent objects of demand-making is that the migrant usually
perceives the satisfaction of such needs as an individual responsibility.

6

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

lowv-income citizens' perceptions of the extent of government responsibilities.
Where services are known to exist, but people believe that officigls

will not respond to them or will demand a substantial bribe, they may seek

the mediation of a more influential 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 evolve because of the dependence
of the poor on others. Political support is one of the few zoins with which
individual peasants or low-income urban workers can repay favors and assis-
tance from those in a position to meet their needs. The aggregate effect,
of course, 1s 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 modus vivendi with
large landlords based to a greater or lesser degree on a patren-client
relationship, or clientelist politics. Within this basic pattern, the
local large landowner generally determined which party and candidates
would be supported in his zone of influence, and in return, occasional
benefits were provided for the peasantry. When the landlord's party
was 1in power, government jobs, road repairs, and perhaps agricultural
credits might be obtained. When the landlord's party was out of power,
of course, the benefits tended to flow to the loyalists of the other
party.7
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 negatively associated with indices of village development; more-
over, the greatest drop in turncut during the decade of the 1960's
occurred in the most advanced villages.8
As the Turkish data suggest, traditional relations between landlord-
patrons and theilr clients tend to erode with modernization. Flexihle
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 public or private outside agencies.

But ofiten the domination of the single patron is fragmented. This does
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not necessarily free the peasant for independent pélitical action, He
may find that he now depends not on one, but on several people--for example,
the landlord, who still provides his land; thd¢ local party boss, who may
control the flow of credit, and the storekceper, who loaned him money when
his child was ill or his daughter got married. If the interests of these
three compete, thc peasant may be paralyzed politically., The breakdown 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 earlyl
twentieth centurles, 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 campaign services. In most contemporary
modernizing nations, parties are too centralized, 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 mobillize
support among the urban poor for ideological reasons or to balance off
opposition from other quarters. For example, the PRI in Mexico may provide
a neighborhood with water pipes or street lights, send a wmedical tean for
several days to offer rontine 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 bused into the center of
town on special occasions to swell mass demonstratiops in support of the
regime, Usually a cacique-—a local "bosc vaguely analagous to the historical

ward boss of American citied'-acts as political broker or middleman, working
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for benefits (and the perpetuation of his own power) for the neighborhood,
and taking informal responsibility for orienging and organizing his
followers politically.;o More ideological pavties 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 situa-
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
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, loyalty, 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, however, union ~rganizers or party workers allegedly
concerned with the welfare of their followers may capitalize on loyalty or
fear to generate more intense action, or action directed to goals different
from thosce which the participant himself would choose freeiy. Conversely,
cases vhich 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 and

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 spectrum of participation patterns.
It is as or perhaps more rare than purely autonomous action wholly free of
manipulation or pressure. Most externally organized participation by the

poor involves substantial msnipulation.

3. Cross-class participation

Mobilized participation implies that the participanté 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 sr take collective political
action in co-operation with nou-poor, to foster shared goals.

Although middle-class groups usually take the lead on anti-colonial
and nationalist issues, such isgues obviously cut across class lines and
prompt participation at all socio~economic levels., Thus overzll levels of
participation in many former African colonies dropped sharply after inde-
pendence was achieved. Other issues mey also crystallize cross-class
collaboration. Inflation in general; and particularly increases in the
prices of staple foods and bus fares are likely to arouse the ire of lower,
lower-middle, and middle-class groups alike. Moreover, the same corrective

actions can be soupght by different classes. Under-cmployment and unemploy-

4

ment, 1n contrast, seldom provide a focus lor cross-class cooperation,
even though both lower and lower-middle-class groups are affected. Unlike
inflation, unemployment takes different forms in different socio-economic
strata. The truly poor, especially those with dependents, cannot afford

to remain unemployed. Instead they accept insecure and badly paid jobs.
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Open employment 1s disproportionately concentratediamong young men with
middle or even higher levels of education relative to the society. In

Latin America an? parts of Asia, this may mearn high-school graduates; in
Lagos or Nairobi it may mean those wlio have completed elementary school,

the so-called 'seventh standard boys.”11 The point is not rerely that
some groups are underemployved or badly employed and others openly un-
employed, but that the kinds of jobs they will accept, hence the types of
governmental action viewed as necessary, differ. Therefore a coalition
built on issucs cf employment 1s more difficult to create than one fecused
on staple prices.

Political participation triggered by specific issues which cut acvoss
clacs lines tends to take the form of demonstrations. The demonstrations
may be in support of the government, as is usually the case in pawigpalist
crises, or in protest against rising prices or other issues. The latter
may become violent. Such issues of course are also grist for campaign
wills. '"Populist" political leaders in particular are likely to campaign
in lcw-income areas ou issues of rising prices and the need for public
works to gencrate employwment, while appealing to groups a few steps higher
on the socio-economic ladder with the same attsccks on inflation, somewhat
dificrent proposals regarding eaployment, and additiousal issues such as
incquitable patterns of taxation. .

Tn natiors where cthnic, relipious, or linguistic ties are sfrong .
and cut across class lines, urban poor are lilcly to take part in politics
not as a socio-economic category but as members of their various ethnic or

ather groups. Tndeed, in such nations communal loyalties are likely to

provide the wain chaunel through which poorly educated and low~income groups
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are broupght into politics. Ethnic emotions can generate extremely high
participation rates at all socio-economic levels., TFa Guyana, for example,
teusions between (East) Indians and Regrocs peaked in the carly 1960's;

the turnout for the generél elections of 1961 was 89.4%; 1n 1964 the turn-
cﬁt reached 96.9% of the electorateS12 Folitical participatlion based on
ethnic 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-interest, and communal lovalties. Political
leadership, in divided no less than in homogeneous sccieties, is almost
vholly in the hauds of middle- and upper-class people. Within each ethnic
comhunity, poorer members are likely to depend economically as well as
poiitically on their more fo:tunate cu-ethnics. In ruaral areas, land,
employment, and credit all are linked to ethnic ties; in uvrban areas jobs
and cften housing may be channeled virtcvally eutirely through ethnic
mechanisns., Particular gevernment apencics or offices, specific private
firms or whole fields of cconomic activity ave the preserves of marticular
ethnic groups. Lven if a "quota" system evolves in some fields or agencies,
well-positioned members of ecach ethnic group control the allocation of thelr
quota to less vell-off co-ethnics.

Thus In cocieties vhere ethnic divisions cut across class lines, the
low-income apricultural worker, subsistence farmer, or urban vorker may be
enccuraged to vote or demonstrate by his co-ethnic landlord, employer,
village elder, or ward boss, and uay act largely or partly from respect
for or fear of these individuale., Put the same individual is also likely

to feel a real sense of cowwmunal Joyalty, of reluctance or anger at the
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prospect of '"the others" taking power. Moreqver,lwhile he may resent
more fortunate co-ethnics and believe they are haughty and unresponsive
to his needs, he probably identifies his own "mmediatc material welfare
and/or long-run prospects with communal political power. If his ceo-ethnic
relatives and acquaintances lose their civil service positions, he or his
sons or nephews lose the possibility of jobs as clerks or janitors. More
broadly, policies which increase opportunity for his community are desir-
able even if the immediate impact on his own 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. Moreover, the issue has symbolic importance.
The Indian laborer on a sugar estate 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
farmer himself some day.l

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
éxtremely poorly among low-income groups in areas where cthni. ties are

politically salient and cut across class 1ines.14

4. FExternally-Led Class-PBased Participation

The channels 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 "participaticn by
the poor" is often used,ig such a way as to imply this kind of focus. 1In
its extreme versjons, such participation is the social revolutionary's
dream and the conservative's nightmare. 1In its various Marxist variations,
such participation in principle rests on growing class consciousness, Such
consciousness, however, is not automatic: it calls for pérvasive indoctri-~
nation, and is often a result rather than a cause of radical regimes' taﬁing
power. More moderate and less class-conscious versions of class-based
participation are organized by peasant unions, occasional farmer-worker
parfies, and to a certailn extent by labor uniomns.

Few sizeable politrical o?ganizaﬁions or movements are primarily cou-
cerned with low-income people. Scme (though not all) Socialist and Communist
parties meet this description., Most, however, split their concern between
low-income groups and the more secure and comfortable though still working
class strata of organized industrial labor. HMost 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
ménufacturing and services, peddling and scavengering. Some non-Mdrxist
parties, usually based larpgely on middle- or upper-class support, may be ~-
influenced by idcology or competition or both to broaden their appeal to
encompass low-income workers or peasants. Examples would include the
Chilean Christian Democrats, or Accién Democratica in Venezuela. The inter-

ects and objectives of such parties ave clearly multiple and often inconuistent.
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Peasant syndicates ére often branches of pargies which embrace a range of
classes. Moreover, even within their own ranks some syndicates attempt to
ally small and medium-sized independent farmcrs, 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. Since rural and urban poor constitute
the great majority of the people of most developing nations, they would appear
to be an obvious political resource. Yet until recently, with the exception
of the less developed communist nations, there has been remarkably little
effort to organize and capitalize on thic 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 have usually been short-lived
and ireffective.

Why are effective class-based appeals to the masses so rare? The
problems lie both in motivation and in organization.

The poor are difffcult for outsiders to organize. Skepticism that
political actior is relevant or effective, internal divisions, unstatle
jobs and residence in urban areas, limited time and energy and Ifunds in
Loth rural and urban sectors all are serious impediments to parties, unions,
and other organizers. Often, moreover, middle-class and elite biasec
and ignorance compound the problems. Party workers may believe that slums
and squatter settlements are hotbeds of social disorgenization, 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 town residents
(some of whom may have had some urban experience), since urbanites are
likely to regar ural assignments as tantamount to exile. Once in contact
with the poor, attitudes of distaste, fear, or paternalism are difficult
te overcome and to conceal. However, 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 accomplish sorething useful in their arena, and that he,
will stay long enough to follow through and protect them from reprisals.l5
In pursuing new sources of support, estabhlished parties and other
organizations must also take care not to alienate old supporters. Thus
urban party organizations in the United Statee sought to mobilize black
in-migrants from the 1940's and 1550's, but they have been most reluctant
to clevate black politicians to positions of responsibility within the city
hierarchy. The Democratic Party today is more generally torn between
appeals to underprivileged groups and the imperative need to hold lowver-
middie—class and established wvorking-class support. Church groups in the
United States and elsevhere whose concern for poor and minority people has
led them to advocatc and encourage political participation by the poor
risk antagonizing their middle- and upper-class members.

In medernizing nations this problem applies particularly clearly to
the role of labor unions vis~a-vis the urban poor. In much of Latin America,
Africa, and Asia the urban population is growing at rates of 57 to 87 per

yeayr or even more rapidly, while ewmployment in modern manufacturing cuter-

prises expands at roughly 3% to 47 annually at 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 secure, earn move in
wages and fringe benefits, and are better protected through existing labor
legislation ﬁhan the much larger fraction of the urban working force
émployed in small-scale manufacturing, domestic or other personal services,
construction work, day labor, or peddling, not to mention the large numbers
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 relative 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 natiens than
has been the case 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 neces-
sarily with respect to other issues such as prices of staple consumer gcods.
Therefore unions and union leaders concentrate on preserving their favored
poeition. They tend to be indifferent or even somewhat hostile to the
interests of the urban poor.

One of the few instances where a party heﬁvily depcndent 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, réther
hostile position towards 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
s2riously threatened by additions to the urban labor force.

In view oY the difficulties of organiz.ng either iural or urban poor
on any substantial scale, and the risks of alienating e:.tablishied supporters
in the process, powerful motivations are required to push parties, govern-
ments, or unions inte a serious bid for sustsined low-income support, The
most cormon motivations are strong political competition and/or intense
idzological commitment on the part of party leaders. In the absence of
one or the other, there may be sporadic and superficial bids for support--
campaign speeches in low-inccme areas, perhaps a party or the distribution
of clething or toys in an urban slum--but no sustained organizational
effort or commitment in terms of policies and programs.

Thuz the two nations in Latin America where parties have most
energetically and systematically rirsued £ support of urban and rural
poor (as distinct from organized industrial labor) are Venezuela and Chile.
In Venezuela from the mid-1930's, the wmiddle-class leadership of Accion
Derocrdtica worked hard to build mass support in urban as well as rural
areas. Their period of control from 1945 to 1948 enabled them to con-
solidate rural support L providing rural bencfits. During the period of
PYerez Jimenez's authoritariaan rule, they were better able to maintain
tl.eir rural thar thedir urban cadres. After the fall of Perez Jimenez,
beth oppesition partics and AD competed vigorously for coutrol of muni:
cipal councils and the votes of the low-income barrios. Moreover, the
Christian Democrats, impressed by the success of AD in the rural arcas,
began to press for yurul support in the one region where they alveady hed
ion, but latcr

sowe strengthy net only were they successful in this reg

»



moved to challenge the AD mqnopoly in other rural éreas.

In the case of Chile, strong competition coupled with ideology led
Marxist parties in 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 thé organized mining and
industrial unions which long had been their stronghold. The “aristian
Democrats followed suit in the 1960's, and n.re conservative parties also
were pressed into bidding for poblacion votes.

In Italy a partly parallel pattern evolved. The Italian Communist
Party was the first to perceive &nd respond to massive rural-to-urban
migration. In the 1950's and earlier, they had supported legislation
dating from the Mussolini era which restricted movement from the country-
side into the cities. As Northern Itzly's econcwic becom reduced the threat
of in-migration to tne wages of established workers .ho constituted a major
part of their support, anu as the dimensions of the migration began to
become apparent, the party moved to revise its position. Conferences
on migration were held as early as 1957; in 1962 the party organized 'a
highly effective campaign to aid the incoming migrants and to become the
political party of the migrants a la Tammany Hall. The Comrunists became
the major political force in the immigrant neighborhoods, with a practical

, . . . 16
monopoly of propaganda, organization, and initiative.™

Catholic organi-
zations followcd suit, recegnizing both the scope of the new social problew
and the political threat shortly after the Communist Par .y initiative.

The strategy of ANAPO in Colombia 1s similarly a product of severe

competition and perceived cpportunity, although the element of ideological

commitment is at best mucl, weaker. Legally banned throughout the 1960's,
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ANAPO sought to break intc a political arena monopolized by the two tradi-
tional parties of the nation cperating within a constitutional arrangerent
shielding them from any save internal or splirter opposition., Despite a
good deal of rhetoric, neither major party had moved effectively o relieve
housing shortages, unemployment, and other problems, particularly as these
bore on the bottom half of the urban population. From the late 1960's,
ENAPO sought to capitalize on this situation by eunergetic organization
and campaigning in the low-income urban areas. By 1970 the aspiring party
had extenned its efferts into smaller towns and, to a lesser extent, into’
rural areas.17

Civen the desire to organize support among urban or rural poor,
access to resources to win and hold their support clearly is an important
asset, and lack of such access a serious handicap. In Venezuela, for
example, the Provisionzl Govermment which replaced Perez Jimenez in 1958
launched a massive Plan de Emergencia to create jobs and channel resources
to low-income urbanites, in part in order to meet high expectations for
improveumcnt after the dictator's fall. Opposition parties, strong in low-
inconme neighborhoods, vsed the resources to consolidate their claim to
leadership in the barrios. An elected goverrment controlled by Accidn
Democritica tock office early in 1959, While 4D had strong rural support,
it had run extremely poorly jin low-lncome urban areas. In August 1959 the
governrent terminated the Plun de Imergencia, and cpposition-controlled .
councils were thercafter starved for resources. However, national control
alonce was not enougli; in Caraco2s and other cities where the oppesition

controlled the municipol governments, efforts to substitute AD for opposi-

<y
- - . . e . G
tion Jeudorship ¢t the neighborhoed level ran dnte serious difficulties,
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Successful stimulation of political organization among low-income
groups is affected not only by the commitment, skill, and resources of the
non-poor organizers 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 examplo,

In contrast to Colombia, where peasants live for generations in the
same villages dominated by a local landcwning aristocracy, Venezuelan
peasants have characteristically been perpetual migrants. Most
Venezuelan peasants were slash-and-burn cultivators (conuqueros)
whose livelihood was gained from farming cmall plots of unoccupied
land. Living in isolated villages and paying no fees for land use,
the conuqueros would ferm the land until it became exhausted and
then move on to a new locality and repeat the process. The dimensions
of this pattern can be seen from the 1963 survey data, which revealed
that 437 of the peocants had lived in three or more different towns
in their lives.l19
Under these circumstances, the efforts of Accicdn Democratica from the late
1930°'s on to organizec peasant syndicates not only met little resistance
from entrenched local elites, but offered the peasants services and assis-
tance for which there were no alternative sources.

A sharply contrasted situation--a polarized rural society where a
few wealthy and absentce landowncrs farming on a modern capitalist basis
confront a mass of wage laborers--also offers fertile grouv:d not only for
pol.tical organization of the poor, but also for specifically radical-

leftist organization. This was the case, fo: cxample, in parts of rural

) . ) 20

Ttaly as early as the last decades of the niucteenth ceniury.
Similar political results may flow from a third set of rural condi-

tious: high population density combined with a high proportion of family-

sized or slightly smaeller shavecropper farms. This is particularly true



where the landowner is absentee. In contrast, where he is typically "a

local resident farmer, firmly cmbe:dded in the cowmunity and actively engaged
in and knowledgeuble about the farm cnterprise, the londlord-tenant rela-

'oleftist

tionship may well be a mucually supportive and harmonious one.'
radical organizations among categories of poeasants in parts of Ttaly and
India fit the requirewments of population pressure, tendency arrangerments,
and absentce landlordism,

A fourth pattern may occur where there is a substantial community of
free or independent peasants who own land encugh to provide their basic
livelihood. Where such a group exists, as in Germany and parts of Eastern
Furope during the inter-war period and in some parts of contemporary Asla,
it érovides a reference group for other strata and a source of leadership
for pelitical participation which may lcan either towards radicaliswm or
conservatism.

It is more difficult to identify particular conditions which facili-
tate externally-led political ocganizatic:r in urban scttings. Employment
and cconomic circunistances of the poor vary more within each city than do
the circvmstances of the rural peor in auy particular arca, but the overall
picture probably varics less fror city to city than it does in different
rural arcas., In particulay, in few cities is ip feasible to orpanize
many of the poer on the basis of occupation, shared economic status, or
workplace., Thevefare parties or other outside organizoers turn to neigh-.-
borhocd associations, ¢r sometines to cante associations or other pre-formed
social groups which offer a hondle for organizotion. Tn other words, in
viban :recas the specific econcmic situstions of the bulk of the poor mnay

be Jcue dmportant than in rural arecacs as determinants of receptivity to



outside organization, but social structure above the 1e§el of the family
may play a larger role. |

To summarize, in both rural and urban a_eas the probability of
large-scale externaily—led organization of the poor depends largély on
factors other than the characteristics of the poor themselves--that is,
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 prescure are particularly impor-
tant. In urban areas the extent of social organization among the poor above
the level of individual families affects the feasibility of large-scele

externally-directed organization.

-

5. Autonomous Political Participation by the Poor

If prospects for externally-stimulated and directed political parti-
cipation by the poor are limited, so too in different ways are the possi-
bilisics for autonomous orgsmization cwnng the poor themseives. 1In theory,
autonomous organization short-circuite the problems of coaiition politics
anc ambivalent middle- or upper-class leadership. Moreover, the poor
thems.lves should be better able than outsiders to define their own prob-
lems and determine their own priorities. In practice, however, the obstacles
to effective organization and action are so formidable, and vulnerability

to co-option or repression cc great thal autonomous political organization

is rare. Where 1t appcars, it is limited in scale (the number of people



involved and the geographic area covered), modest ih scope (the range of
issues addressed and the extent to which the governrent acticn sought
entails major connitments or drastic chance), ¢nd of short duration.

Autonomous or self-led political participation by the poor is most
cozironly channeled throupgh community development and ccoperative orgauiza-
tions in rural areas, and neighborhood improvercnt associations in the
cities, particularly in squatter settlements. These orpanizations cun tuke
hold only if certain conditions are met,

{a) There must be a recognized commen prebllem which is felt to Fe of

high priority. Priorities are determined largpcely by current life situntions

and plang for the future. Thus resideats in a gquatter cormunity are likely
: N

tc share a strong desire for piped water, electricity, ond title to tiv ir

Jots. bBut if they alreas’y have watcr and electyleity, mucy may care less

about further conmunity inmproverents--paved strects, a community center,

& public telephone--than about other geals which cunnot be promoted effec-

tively through neighberhood-bascd collective sction, such as placing a son

in recondary school or achieving suvue job cecurity. 1f many of the

2o ts ir the cettlement are renters, or if many residents plan teo rove

[N

ras
on to aunother neiphborhood as soon azs possilble (because the settlenent is
inconvenicently located, subjoct to fleods or lavdslives, under threot of
cradication, subjeet to high crime rotes, cte.), theun they may not be
willing to juvest tiwe and ener~y in obtaining cven basic services such
as piped water. Simiinrly, mipvents planning Lo return to their hone

villages in several years—-as do rany of the residents of African and

Soutly Asicnr towns and cities—-will not give high priority to improving o
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residential area they regard as temporary.

(b) The problem must be viewed as appropriate or plausible for prompt

and specific goernmental action or ascistancr. Many problems common to

most low-income people 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 short-lived demonstrations by unemployed youths (often

from lower-middle-class backgrounds, judging from their level of education),
political participation among low-income groups ls rarely organized around
the issue of unemployment. One can surmise that despite the problem's
urgency, pressure on the government is not viewed 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 ervedicate swollen shoot disease in its crucial export crop of cocoa
by destroying diseased plants mobilized peasant protests and obstruction
cfforts on the part of farmers who had not previously beer particularly
active in po’itics. Similarly, acknowledged government responsibility for
a pariicular task or problem causes residents to direct their appeals and

' associations

efforts toward the government. 1In Seoul, Korea, squattervs
are rare. But residents of low-cost 'Citizens Apartments,' built and

maintained by the municipal government to house those dislocatec from

eradicated squatter settlements, have formed tenants' associations which
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press the government actively for repairs and improvements.”

(¢) There must be some assurance that the benefits will te shared

equally, or at “east that no one individusl cr clione will reap most of

the rewards. One means of providing such assurance is by the indivisible
nature of the benefits soupht. Alternatively, tipht social crhesion mny
provide assurance that benefits will be fairly chared. Such cohesion may
be enccuraged by o variety of factors: swall or noderate size; clear
boundaries; howmogeneity with respect to ethnicity, life cycle stage, and
socio-cconomic status; low turnover; shared exverliences such as initiation
of the settlement by invasion; and/or traditional cultural patterns of
community cooperation. Finally, trusted and respected leadecrship can
also help to provide assurance that benefits will be fairly distributed.
Conversely, suspicion of the leader's notives is one of the most common
obstacles to collective action in low-incorme communities.

(d) Incependent participation Ly the poor rocuires Jeaders with

some ideo of how to atterrf to ewert inilucnee., Io rural arcas this fre-

geenily means persons with some exposure to urban expericnce.

(e) Finally, collective politics] actioun nnnt be viewed as equally

cr 1ore cost-cficctive tivn alternative reans,  That is, the chances of
achicving the cevired 1esulis through collective political action must
appear as good or better, ecr the c¢ffort or risk requived must sprear loss,
thizn other neans to the sare end.  The clternatives may be noin-political
or political, individual or collective.

In Secoul, Horea, individual political chanuels scem to provide a
particl alteruntive to cellvative action In cquatlter scettleients.e Squattey

arcociations are rare, deepite the lavge nuwbers of squatters, thelir
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comparatively high levels of education, and their éthnic homogeneity.
The political climate does not encourage such associations. Equally or
more important, incentives for associations are weak. The city has
provided most settlemecnts with water and electricity. Legal tities are
the remaining high priority goal. Until recently at least some of the
more affluent squatters could acquire title individually, by negotiating
with (and uundoubtedly paying) the appropriate authoritics. This was a
more direct and probably a less risky means of obtaining title than col-
lective political efforts.23
The contrast between patterns of activity by squatter associations
in Santiago, Chile, and in Lima, Peru further illustrates the trade-off
betweer. independent collective political participation and alternative
solutions, in this case non-political action. Neighborhcoed association
activities almost always combine elements of self-help (in the form of
labor and funds raised through dues or special contributions) with sowne
degree of reliance on government or other external assistance (in the
form of money, materials, technical aid, and necessary pecmits). But the
mix nf self-help and petitioning or lobbying varies tremendously. In
Chile, where both governuent and much of the opposition have been highly

' activities

responsive to pressures {rom the urban poor, the associati-us
in general ctress lobbying and petitioning. In Lima betfore 1970, squatters
were largely on their own (while bLenefitting [rom a tacit lenient policy
towards establishing new settlements and from sporadic & .d urpredictetle
assistance [rem certain agencles). The exteut of individual self-help

(in housing) was unquestionably far greater, and communil self-help ciforts

appeared to be considerably more extensive than in Chile.
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Still a third alternative to various means of improving local condi-
tions is to leave the area and scek better residential and/or cconomic
conditions elsewhere, This is of coursec the "voice'" versus "exit" choice
discussed in Chapter IV. In develcping countries, lack of legal low-cost
housing may pressure urban squatters into political action to improve their
neighborhoeds; were the supply of legal housing within their means greater,
gone would undoubtedly opt to leave rather than fight. Similarly, there
is some evidence from rural Italy that out-migration and militant organi-
zation among farm workers were alternative routes pursuced in different
regions of the country. )

To summarize: independent collective participation occurs only
vhere such action seems to be a reasonable approach to a2 1ecognized, common,
and high-priority problewm; where the natu;e of the benefits and/or cowmenity
cohesiveness inspire confidence that all will benefit; znd where alterna-
tive individual or collecctive approaches do not avpear more promising.

These conditions can normally be met only in small local areas.
Organizution over larger erecas requires Jeadersghip and resources not
pormally available to the poor without external aid. Morvcover, suspicions
sud internal divisions multiply as participation expands to include peeple
who are stranpgers to esch other. In small neighliorhocds and communitics,
suspicions a2rc to sore extent dispelled by nntual suvrveillance.,

Rural and urban areas differ with respect to the kinds of issucs
arourd wvhich independent organization may conlesce. Rumral participation
may focus on community iwmprovements or on the common concerns of thowre
within the area who engape in speciflic econnric activitics (hand weaveras,

amall coffee growers) or share an cconomic status (renant farmers). Urban
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efforts more frequently focus on physical improvements and wervices for
the neighborhood, since the wider range and éreater instability of occu-
pations complicate: cooperatlon organized around economic interests.

Rural and urban areas are similar, however, in the nature of gozls
sought by independent collective participation by the poor. Such partici-
pation almost always seeks concrete, often single-shot benefits--physical
improvements like a well, rcad, or water-main; more rarely rredit 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. 1In eli
of these cascs independent collective participation by low-income groups
is the collective analog of individual contacting, seeking specific con-
crete benefits or emergency assistance.

Attempts to exert broader political influence are extremely rare.

In other words, seldom does an autonomeus group of poor people seek to

alte government pelicies or te affect ihe design or scale of governmental
programs. For example, squatters' acsociations may press for recognition
for their neighborhoods, but almost never lobby, singly c¢r in cooperation
with other associations, for or against the provisions of a bill establish-
~ing criteria for legalizing settlements. Community grouns may petition
authorities to gravel an access road or arrange more f:cguent bus ser:ice
for their area, but would not attempt to influcnce the size of appropria-
tions or the crviteria guiding road conctruction or bus service in general.

The logic of the situation limits the forms which independent
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collective participation is likely to take. Most frequent is the
petitinning of legislators and agencies at the local, state or provinciual,
and national lev:1l. 1In Chile, for example, th~ halls and anteroons of
key officials in agencies responsible for housing, elentricity, roads
and sewers, education, health, and related services were crowded every
afternoon during hours open to the public with delegations from various
poblaciecnes.

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 news' which detail the problems of parti-
cular communities or the self-help efforts and appeals for help of specific
groups. TFor example, in 1965 a small barrio in Ciudad Guayana, Venezuela,
became aware thet a large sewer was under construction nearby. The sewer
would empty intc the river close to the spot used by the barrio residents,
as well as others, for bathing and laundry. The first appeal of the
concerned residents was through the newspapers and radio. The barrio had
no idea what agency or officials were respensible for the planning and
construction of the sewer, but in this first stage aimed their protest

at '"the competent authorities.”

Their next step was a determined ecffort
s » A . e 24
to locate &nd contact the appropriate authorities, that 1s, petitioning.
Vnere political competition makes even small numbers of votes important,
associations or orgenizations may attempt to use the promise of political
support to win the intervention of politicians. Such action has bcen
described of squatter associations in Chile, Brazil (prior to 1965) and

25 ,
Vencezuela amons, other places. In degperate circumstances, groups may

resort to demonstrations or to i1llegal or violent actions designed to
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dramatize their plight and exert pressure cn authorities to act. One group
of squatters in Santiago, displaced from their oripginal locationm, camped
in the center of a major highway disrupting traffic for weeks, insisting
that they be provided suitable land on which to settle. A few residents
of the Venezuclan barrio described ocarlicr, frustrated by their inability
to persuade authorities to halt constructicn of the cever fouling their
stretch of river bank (or indced cven to pay anv attertion to their problem),
poured sand into the carburctors of the construction machinery one nicht
while the watchman slept. Such incidents, however, are ravce, as one wiuld
expect 1in view of the small size and lack of political iriluence of such
groups and their basic goals--persuading the authoritics to provide a
specific facility or scrvice as a matter of good will, specizgl favor, or
at least non-routine procedure.

ot only are the goals of autonorous collece action usually quite
narrow and the tactics moderate, but the effert is ncermally short-lived
or spcradic, Many studies of community development as well as rcecent
literature on neithborhood organization:. rud other forwms of political
action arong the urban poor in the Uniteld States hove analvzod the dynamics
of starting and sustaining such efforts.26 Given initizl <yniciswm and
asatby, internsl divisions, and distrust of thelr ovn leaccors, it is
difficult to engapse low-incoma people in cellective sction. Once engaged,
they are casily discourapged. FParadouically, even success threatens the
iife of the organization. Often authoritics agrec to take an act%on cut
fail to follow throth, or do so only partiully or after long delay. The
initizl coucesnicn doeflates group pressure ard momentum, while the failurc

to inplcwent confirms carlicy cynicism. Concessions Lrow the authoritics
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sometimes entail the community's taking partial responsibility for imple-
mentation. This is especially true of on-going services such as coopera-
tives or schools. The skills required to ma:age a continuing operation
are not the same as those required to mount a lobbying campaign. Main-
taining and operating a facility or service often overstrains limited
leaderéhip capacity. Finally and mest frequeqtly, if the goal sought is
specific and single-shot, victory destroys the raison détre of the organi-
zation. Unless leaders can quickly transfer enthusiasm and momentun to
new goals, the organization disintegrates. As a result, urban neighborhood
associations have a dastinct tendency to die as a neighborhood becomes

established and basic fanilities are provided.27

In theory, federationsrof local independent associations at the
municipal, provincial, or national level should be able to embrace morc
members and territory, address a wider range of issues, maintain greater
continuity, and exercise greater autonomy chan can individual associations,
Fut the impediments to organization of federations are much the same as
those which limit scale and scope at the local level--lack of resovrces
and leadership, distrust and rivalrv among localities, and the belief that
collective action at the level of a federation is unlikely to produce more
or quicker results than independent action by localities.

In the urban sector, settlements vary widely in their social and
econonic corposition, and in the cxutent to wnich they have become estabe
lished as part of the larger metropolitan community. The residents of

higher-level and better established settlements or sections of settlements
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tend to look down upon the peoorer and more nprginai groups. The very
cohesion which sustains effective organization at the community level

is often transl-ted into rivalry among neighborhoods. A small poblacion
in Santgago 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 distance. Moreover, settle-
ments tend to operate on the assumption of scarce and ctatic resources,

so that one settlement gains only at the expense of others. This is a
natural outlook in systems where benefits flow largelyv as the result of
special ties, petitioning, or bargaining for political support.

Under some conditions joint action among urban lou-income residents
does occur. In the summer of 1968 thousands of barriada residents in lima
organized and carefully rehearsed a mrarch on the Presidential Palace to
demand that they be granted title to their land. The titles were granted.
A strong and widely known leader had organized the demonstration. The
issue of titles was not merely relevant but central for virtually all
settlers. There was already a legal basic for providing titie, but

xecution hac “een stalled for years. 7The problem looked like one which
could be solved (or at any rate eascd) by 2 stroke of the pen. Conditions,
in short, were idczl. lowever, later effo;ts by the same leader to orpa-
nize {urther demonstrations around other issues failed. The show of unity
was a single-shot effort, more fragile than most neighborhood asscciations.

Stronger independent federations arve likely to bo repressed, 1In
Rio de Janeiro, a Federation of Associations of Favela Residents of the
State of Guanabara (FATEG) was formed in 190643 by 1866 it represented at

least 100 favelas in the city. TFAFEG did direct atteuntion not only to
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state~wide but also to national dssues affecting favela residents. 1n 1968
a powverful agency of the Federal Government adopted an active policy of
favela clearance and relocation, FAFEG reacted sharply against the new
policy in its state-wide Congress of that yezr, and also moved to block
action against the first of the favelas threatened with removal. The

officers of FATEG were promptly arrested and held incommunicado for

several days. They were released only after pressure from the more liberal
wing of the Catholic Church in Rio. After the mass arrest, there were no
further efforts to halt the eradication of favelas in the South Zone of
the city.28

Local organizations of the poor are a favorite focus for assistance
from charitable or religious middle-class and elite groups, government
agencies interested in promoting the welfare of low-income groups, and
foreign benefactors. There are at least three reasons for this interest.
First, from the point cf view of those most concerned with increasing
welfare, such groups potentially can improve living conditions and increase
the incomes of some uf the most deprived groups in the society. TFrom the
standpoint of private and forcign benefactors, funds can reach those
they are intended to help more or less directly, without passing through
(and being diverted by) echelons of bureaucrats. Second, from the stand-
point of promoting dcvelopiment, the self-help component of indepepdent
collective acticn mobilizes labor, ideas, lcecal managerial capacity, and
savings not zvailable for other forms of investment. In the economist';
terms,; the opportunity costs are very low. Third, small-scale organirza-
tions of the poor do not threaten the position of those presently in pover

(other than local patrons or bosses) or create pressurce for substantial
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reorientation of government priorities and programs. They do not seriocuuly
challenge the status quo. |

An organization of low-income pecople which attempts to influence
the government and is supported by encouragement, technical assistance,
and/or resources from public or privatc sources outside of the community
is in a position somewhere between autonomy and outside direction or
control. If the poor themselves control the selection of goals and means,
they remain larpely independent. If the outside source of support is pri-
marily responsible for choosing issues or goals and organizing action,
the participants become semi-dependent. VWhere outside aid is available,
there is a tendency to drift in the dirvection of dependence. Even if the
supporting organizstion or group secks only to help the poor and has no
political goals of its own (cs is the case with scac philanthiropic and
religious agencicg), the fact of deprndency affects the goals and attitudes
of the low-income participants.

Most private and much public suppurt for independent organizations
among the poor is chonnceled through ccuiunity development projrams. Tradi-
tionsily, euch programs shun not only psrtisan but all political activity.
They rely as fully as possible on sclf-help with limited assistance,
nermally channelod through the supporting sfency itself or provided by
other public or private agencies at the request of the community develop-
menty agency activy as coordinator. Govermmental programs Jlike Promecicn
Popular under the Yrei adminjistration in Chile and the (ommunity Actien
Propram of the Cifice or Feonowic Opportunity in the United States departad
from traditional community development philosephy.  They advocated ovgoni-

zaticn among lou-incore groups not only to facilitate self-help, but also
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to exercise greater influence on goveinment decision-making. That is, they
encouraged collective political participation. Promocion Popular origi-
nated as an arm of the Christian Democratic Party, and in its early stapes
was used rather blatantly to gain suppert for the Frei regirme in poor
tvrban neighkborhoods. This nartisan use ¢f the program causced opposition
members of the Congress to refuse to pass legislation designed to convert
Promocion Popular into an official government program,. In addition to the
partisan motives for the program, however, Christian Democratic ideology
strongly emphasized the importance of widespread popular participation.
Morcover, support for a greater neighborhood veice in local government
affairs was strong among all parties. Legislation to regularize and
strenpthen the position of neighborhoed councils in both peor and non-

poor neighborhoods (which had a histery in Chile leng pre-dating the risc
of the Christian Democratic Party) was passed with support from all parties
at the same time that Promocion Popular vas denied legislative sanction.

In a larger number of countries private institutions concerned with
the vzlfare of the poor, particularly chiuoch groups in sceme lLatin American
natiors, increasingly ropgard political zction by the poor as an appropriate
and perhnaps essential supplement to wore traditional reliance on chardity
and s 1f-belp efforte. Tn this scusce Chey have rove ¥ Leyond traditiconal
community developnent theory., Hoewever, such govermmental or private efio:rts
ucually go along vith the wore traditional epproach in aveiding partican
entan/Lement, at least in priuciple.

A variety of governwintal measures may scrve to stimulate lezal
assnciations. The most dircect and siwple wmeans o to grant lepul recopni-

tion. In Rio, for example, most of the favela ascociations date from the
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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 all residents of Rio. Legal information and the services
of lawyers were provided to assist in drawing up association const:LtuUlons.?'9
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. fhe 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 repre-~
sentative and honestly administered. The Chilean lawv included minutely
detailed requirements regarding nomination and electicn of council members,
specifying, for example, the minimum number of posters to be posted announcing
an election and the minimum number of days they were to be displayed in
advance of the election. In Rio de Janciro in the late 1960's the atmo-
sphere toward neighborhood ascociations in low-income areas was as hostile
as Chile's was supportive. Here regulations regarding recognition were
clearly designed to control: favela associgtions were recognized only if
ti.ey represented more than half of their rcsidenés, and each association
had te file a list of all residents in the favela, as well as a quarterly
financial report. Similarly detailed regulations and close supervisicen
are typical of officially-sponsored rural cooperative programs.30 Uven
with the best of intentions, such requirerents may stifle the local
initiative they are expected to encourage.

Beyond the problem of overregulation, whether in the name of assistance




or control, is the problem of co-optation. WNational and municipal govein-
ments, parties, and other institutions face tremendous problems in opening
and maintaining lines of communication and information with low-incone
citizens in both rural and urban settings. Middle- and upper-income
strata are more highly organized and conduct rore of their business in
reccrded or otherwise accessible forms. More important, informal sources
of information end two-way communicaticn are readily available., 1In low-
income areas, however, it is often hard to know whut is going on, just

as it is cften extremely difficult for Jow-inceme 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 account of '"the great
sewer controverzy' mentloned earlier. The residents of the barrio had great
difficulty discovering what agency and officials were responsible for con-
struction of the sewer}; talks with the men at the construction site, a
visit to the office of the State Governor, and repeated inquiries in the
offices of varicus agencies were necesuary be’oie the proper official
wag finally contacted. Moreover, once Jocated, his responsc was high-
handed and unregponsive. Shortly thercafter, however, he did attempt to
veet with the barrio people to discuss the problen. He contacted the
ostensible head of the barrie comrunity council and asked that a pecting
be called. Unfortunately,

the council wes in this period wore or less moribund, and its head,
the agent of the dominant political party, vers, despite his clearly
party-politicisn role, & person of very winivsl politicel skills
vhio had been living cutside of the barrio {cr a year. He was so

out of teuch vith récent e¢vents . . . that he failed to pather
topether more than o handiul of people for the meeting. 3]
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Thg official, of course, had no way of knowipg that he had entirely failed
to get in touch with the concerned community.

Thus some sort of officially sanctioned and regulated local organl-
zation which represehts 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 ald 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. 1In Rio in the late 1960's, favela associations not
only had to submit a file of residents in the settlement, but were also
respousible in theory for making cadastral surveys, controlling repairs
on houses, and preventing new building! The temptation to co-opt the
local associations and use them for governmental purposes can enter into
even the most supportive program. JIn 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% commission. One cannot help but wonder what effect this
function would have had on the councils' apéarené, if not real, autonomy
in rthe eyes of their constituents.

1f co-option is an ever-present danger, poﬁerful political antagonism
is a threat which grows in direct proportion to the success and true
autonomy of a local association, Experience with the 0.E.O0. Community
Action Prograr in the United States makes plain that local authorities

will not hesitate to exercise a variety of repressive measures aimud
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directly at the offending association, and to appeal to higher levels of
government to bring the trouble-makers into line. Few local associations
have the rcesources to stand against such epposition.

In short, collective participation by low-income groups acting on
their own initiative tends to be small in scale, moderate in tactics,
focused on specific benefits, and short-lived. With rare exceptions,
federations have not proved an effective device for brozdening their scale
and scoepe. When individual associations cr federatious have become a
serious nuvisance to the avthorities in power, they have usually been re-
pressed., Without the active support and protection of other segments of
society, collective participation by the poor is unlikely to bring about
an§ significant reorientation of government policies. Active coalitions
betweon (vsunlly externally organiced) segments of the peer and other
strata of scciety can brirg major change. But intense competition and/or
strong idcological cermitment on tihc part of widdle-class or elite groups

is a prereqguisite for such collalLoration.

C. Tte Cozmrcecuences of Political Perticipation by the Poor
P 2 A TN by v PRI

Thus far we have discussascd the obstaclee inpeding political paertici-
pation b the poor, end the major channcle through wiiich they may be
mobilized into action eor engage in such action on their own. The logical
sequel is s consideratien of the effecte of participation by the pocor.

Such Ifects con be divided into two birecad cateporles., First, vhat
are the effects upon the poor of their cefforts to influence governmentul
doecisions?  low doco the czpericence of participation «ffect their atti-

tudes tovard the political system?  Their propensity to continue active,
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or to lapse into non-participation? What effgct, if any, do various kinds
of participation have on governmental programs and policies toward the poor,
hence on their welfare?

Second, how does participation by the poor affect the political systen
as a whole? How does involvement by a prcv{ously inactive segment of the
population affect the orgenization and style of local and/or national
politics? The mix cr combination of forms of participation? The output
of the system, that is, governmental programs, policies, and the myriad
smaller choices made in the course of inplementation?

And how do effects on the system and the poor themselves interact?
The attitudes and continued participation of the poor clearly depend in
part on the success or failure of their aticmpts to influence governwenta
decisions. The responsiveness of goverrr-nt dopends in turn in part upon
the prospects for continued pressures by the poor.

These questions are much easier to ask than answer. The individual
research projects undertaken in the Harvard program in general emphasized
patterns of participaticn rather then their cifects. Weyne Cornelius'
surviy-based analyzie of low-income urbaniics in Mexico City does devote
considurable attention to the effcets of participation on politicel atti-
tudes. Other studics touch ea this topic, uithough not gpecifically with

37
reference to low-incewe groups.’

Nor has rescavch done by others devoted much attentien to the efficcte
of participation by low—income groups. LHouever, one aspect of the tepic
has reccived somwe attention: the effects on attitudes of the participants
themeelvee.,  Thie category of effects lends itself readily to surver re-

search, Inquiry into the impact of participation on the welfare of the
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poor or on the breader political system would require quite different
rescarch techniques. Moreover, both successful and unsuccessful efforts
to influence governmentsl decisious may be c¢xpected to affect participonts’
attitudes teovards the political system and ioward further participation,
In contrast, only successful particijpation cau be expected to have rotice-
able effects on welfare, and only fairly large~-scale or widespread parti-
cipation (vhether or not successful) can be expected to affect the Lroader
political system., Successful participation and large-scale or Qiduspread
torticipation by the poor are rare. In other vords, the vniverse of cases
is larger for resezrch on individual participants' attitudes than for "
research on the broader impact of participation by the poor.

Neither mobilized nor cross-class participation 1is primarily
desizned to chznnel beuefits te lou-incowe participants. DPut edther
rattern may cdo so to some degree. Some nobilizing leaders have a sincere
if paterunalistic concern for their followers' welfare. VUhile such leaders
will oppose policies or progrvams which would mwndermine their own authority
or economic positicn, theyv may use their influcice to win benefity ferx
thedir pecple—--for ezarple, an improved road or well, or pervhaps a school
tcacher for the village or neightericcod cchool,  The crpgeonizers of poartics
oy rovement.: based on crocs-clase oppenls cucl as anti- colonialicsw or
ciimicity olten appeal te low-incere group:s not only on the basis of
chared patriotism or éLhnic loyelty Lut olso on the gprovads that theis
opponents--tuc colonial or former coloniul pover, or viver othnic jvoaps--
are denying thelr group its rightful cconewic and socinl cpportunivic:,
However, concrete policics and programs dovnsinded by cross-class parties

cr movenents usually benefit widdle-class styata much wore than the poor.
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While similar in their chancy and limited benefits to low-income
participants, mobilized and cross-class patterns probably have different
effects on low-income participants' attitudes toward politics, and on the
broader political system.

In the case of mobilized patterns, even where the leader is sin-
cerely concerned for the welfare of his followers he seeks to presexrve his
role as the 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 benefits. TFor example, in low-income
urban neighborhoods in Mexico:

« + » The cacique . . . seeks to momnopolize all links between the
settlement under his control and political cnd burecaucratic struc-
tures in the external environment. He will take pains to portray
himself as the onlv officially-recognized intermediary between
settlement residents and thesce structurcs; the only person who is

in a position to work productively with the authorities for the
betterment of the settlement. And he will actively strive to
minimize the contact of individual residents with outside political
and governmental apencies, except insofar as such contact is mediated
by his own actions as broker.33

The mobilization pattern thus perpetuvates attitudes of dependence,
deference, and passivity. In terms of impact on the broader political
system, the effects of mobilized participation depend heavily on who the
nmobilizers are and what they want, that is, on their goals and tactics
roaiber than on the characteristics or desires of the wmobilized low-income
grouys. Landlords, village elders, or others in a positicn to mobilize
subetanticl cegments of the poor on the basig ef traditiinal or quasi-
modern ties of respect aznd loyalty, fear, or pay-offs oive more often

cenaervative than radical in orvientation. Thus widespread mobilized

participation is ofteu & strong conservative force in the political system
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as a whole.

Cross-class participation, in contract to mobilized particivation,
does try to create among participants an active awarencss of and intercst
in politics, and a belief in the potential influence and powver of unificd
and deternined participation. Ethnic partiecs in cthinicaily divided
societies are probably more potent than any other form of political
organization as a chaunel for politicizing the poorly cducated and low-
income scgments of society. LEvidence for thiis assertion comes not only
from today's developing nations, bLut alsco from contemporary and past
experience in the United States.

In ethnically divided societies, ethuic politics not only arouses
widespread participation but also dominates the broader political scene.
The exntent to which this is true vaories vwith mnny faciors, including the
number of groups, their relative sizes, ond whether they are geographically
segregated or intermingled. For ezamnple, where there are a great number
of relatively small groups, naticnal government is likely to operate

1

largely cbove ethnic considcerations, «ltheugh laeal jevernmonts wmay be

domjnated by local ethnic rivelries. India is a case in point. Where
two or three large proups face czch other, as in Lebonon or Ceylon, all
politic: is permeated with ethn'ce goesticnce.  "A natierasl leader dn ludia
can hardly «fford to rely on the support ot one or two ethric groups; a
Y,

nstiorad leader i Geyana, Zarbia, or Moluesia con hardly do otherwise,™

The imolverent of Jow-incoie participants has a proicund irpact on poli-
tics in cuch gsitvations, not because of their socio cconomic c¢lass but

because of thedir nunbers.,

Contacting, is Jikely to produce scme bencfits for the poor. Indeed,
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if it consistently fails to do so over a period of time the level of such
participation would undoubtedly fall, Unlesg the aggregate volume of
deménds is extrewmely high, contacting by low-income individuals is not
likely to have significant effects on the broader political systém, 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 cohfined 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 small 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 much impact on the breader political system. Local, especially
municipal, governments may be more strongly affected. Even where the
incidence of neighborhood organization is high, however, the sporadic
nature of small-scale independent collective action means that only a
fraction of all associations are likely to press for assistance at one
time.

While independent ccllective action barely dents the iarger political
structure, it can win useful benefits which;would not otherwise be avail-
able for segments of the poor. It can also have a substantial impact on
the attitudes of the participants. Cornelius tedted the effects of
experience with trying to influence thc government on the political
attitudes of migrants in six neighborhoods in Mexico City. Ile examined
these effects both for all of his respoudents as a group, and for the

residents of each neighborhood viewed as separate groups. Controlling
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for the c¢ffeccts of age, socio-econouwic status, and length of urban expesi-
ence, he found that among all of his respondents as o group, cortacts
with the government and receipt of personal services related positively
and moderately strongly to feelings of efficacy, pride and identification
with national political institutions and general support for the political
system, and perception of the government as responsive to citizen pres-
curc, However, as one would cxpect, negative contact with the government--
that is, unsuccess{ul attempts to gain collective or individual benefits--
related negatively to these political attitudcs.BS

Looking at residents of the six neigphborhoods as separate groups,
Cornelius also found considerable variation in the proportions reporting
varioun types of political activity end scoring high on various indicotors
of roliticel davolvaaent., Those contrasts persisted cven after controllirg
for variation amcng the neighborhoods with respect to cverage age, educa-
tienal levels, length of urban experience, and general interegt in poli-
tics. The dif{evences were best explaived by contrests in each neighbor-
hood's leadership, political history, and relatious wvith the avthorities,
In other words, the neighboihood acts as an agent for political instruc-

tion. The lessons taught by well organived and effective neighborhoods

confronting reason=bly recionsive uviborities differ from thoce taught

ar,

Ly peorly organized neighlborvhoeds confronting unresponsive auvthorities.
Sinmilarily, studices of four neipghborhiced: in Snaticoe, Chile, and lima,

Pevu trzoed svbetrntial difforences in political attitudes to sharply

) Coe . . .o , 37 s
varying political wxperiences in each unoishborbood. Related {indings

have been veported for o comparvative siudy of Paseowma City, Guayaquil,
38
and Lima, and for an extensive analysis of squatter settlewmeuts in Lima.
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Survey data from three squatter settlements in Istanbul, Turkey, also
suggest parallel findings, although the analysis itself does not focus
on variation in attitudes among the three neirhborhoods.39

Successful experience with independent class-based participation
clearly can heighten political efficacy. But the long-term effects on
attitudes and behavior remain to be explored. The forms and goals of
autonomeous participation are limited, as discussed in the previous section.
To what extent are attitudes shaped by successful experience with a neigh-
borhood association, rural cooperative, or other small-scale local organi-
zation transferred to participation organized on different bases, using
different techniques, and seeking different goals? To the best of our
knowledge, no studies have yet addressed this question.

How does participation in externally-organized class-based parties
or movements affect the political attitudes of low-income citizens?
Standard theory argues that people must view politics as relevant and
their own participation as potentially effective, as a prerequisite to
political participation. However, survey research amcng Venezuelan
peasants suggests that low-income people lacking such views may nongthe—
less join organizations focused on their problems, and that active member-
st:ip in vigorous and effective organization; of this kind may create
feelings of relevance and efficacy with respect to politics. The surveys
found that many peasants joined peasant syndicates in the vague expectation
that the syndicate might help to improve their conditious, but withovt any
clear sense of capacity to influence government decisions. But peasants

who had belenged to a pcasant union for some time were much more likely

than those who had never been members to belicve that they could influence
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the goevernment. More specifically, thase wvho had belonged to active ol
effective unions, and who took an active port themselves In unicn affairs,
were likely to fecl able to influence the political system. In other vords,
participation created a sense of efficocy rather than the other way around.
But time spent as a member, without reference to the qguality of the ezperi-
cnce, did not relate to efficacy.AO

As in the cese of squatter associations, il would be interccting to
know to what extent such attitudes learned through one type of participa--
tion are transferable to other channels. For esanple, do peasante uith
union enperience who later migrate to the cities tevd to be more active
in neighborhood and party organizations than migrarts lacking such experi-
ence?

Exteinally-organized class-based participation is wore likely than
any other type (execept cross-—class patterms in divided societies) to have
some real jmpact on the broader politice] eystem. Accion Demociatica rose
to pover in Venezuela in large part throvph succecsfnl ovganization of
the peasantry.  The Christian Lemocratic victory in Chile in 19CG4 owved
a good desl to support from low-income urian settlorente.  Morcover,
unlilke purely mobilized participatioan by the poer, semi-dependent parti-
cipation generates preccure on the orpaviters to ¢licr their own prioritics
and programs in ways responsive to the nocds of the Uy low—income gupporiers,
This s true regavdless of wvhether or rot the orpoieeys tend in that diymmy
tion idcologically. Decausc Jarge-scale class-baned orpanivzation ig
usually zattenmpted under conditions of intenne politicsl competition,
orgenizevs seldow cen afford to jettise: Jau-inconoe cepport cvea after ticy
have von power. Poth the style and the substance of politics are likely to

be modificd in lasting ways,
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Chapter Six

CONCLUSIONS

At the outset, we noted that a broad-gauged study such as this would
not necessarily or even probably have any immediate imp]ications'for govern-
mental action, It must, instead, aim primarily at Jdifferent contributious.

It should, first, sharpen and deepen understanding of the nature of
politdical participation and the variables affecting it. It can thereby
contribute to better analysis of participation in specific situations
where such analysis seems relevant: for exanpls, an assessment of the
prospects for and implications of specific reforms in a particular country.

Second, a broad overview of participation patterns and their dynamic
ties with growth and with equality should holp to place political pertici-
pation in a hroader context of multiple development goals, which are not
always complementary nor even compatible with each other. There has long
been disagrcement within developrent circles over the importance and desir-
ability of political participation. Some argue that it can contribute to
more wviporous and sclf-sustaining growth as well as heightened equity.
Others voice the fear that widespread and vigorous political particiration
is likely seriously to hamper grouth, and way also under sonc circumstances
interfere vith movement toward more equitable distribution of the fruits of
dev:lopreri. Qur study suggests that both positions have some merit: the
crucial question is the conditions under wirich ecach is valid.,

Third, a studv of this type con supgest the scope snd limits of cxternal
influence on puatterns of participation, should the exe.cise of influcnce be

viewed as justified and desirable in specific instances. In other words, we



do not offer spccific instruments or programs for development officiale, lut
cur findings cdo supgest the issues and preblems vhich any speciflic proposcd

progra=w or policy wust address, and the boundarics within which it dis likoldy
to he effective.

A. Political Participstion: Concept, Trends, and Consecuonces

The concept of political participation is wmuch more cemplex and less
clear-cut than appears at first glance. Folitical participation is not a
single homogeneous variable. It is, rather, an umbrella label for a wide
variety of forms of action, all designed to influence some level of govern-
nent, but by no means all related to each cther, varying in the came direc-
tiers, or responding te the sawme pressurcs.

Crude indices such as voting turnout, the incidence of participaticn
in demonstratiore, or party rewbership cin capture gross contrasts--a
sharp or svdden expansion or contraction in participaticon within a country,
or veyy wide diffevences in participation levels botween two nations.,  But
in mest nations most of the tirme, trends in the level of political partici-
pation erve more arbigucug. Certain forrs of participaticn expand while
others decline. Previously iuactive greours become wore politically invelwved,
vhile other groups portially withdraw., Eiforts to influence national author-
itier dincrease, Lut certain forms and chi-nnels of local participation atreply.
Changes in compositicu-~the nix of forre ol the types of group hases fov
prrticipation-—are as or wore important than aggrepate level,

In the loap ruan,socizl &nd econeiic noderpnisntion clearly prowotos
a bioher level of political participaticn ecnong a broader spectrum of thoe
populatici, s well as altering the fores and group bases of participation.
The wechanisns ot vork are pany:  awony rhe west dvportant are risce dn

the averape socio-cconcemic level of the populatien and of particdlar prou,:
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within 1t, increased organizétional involvement, heightened group con-
sciousness (and, often, heightened'inter—group conflict), e*panded
government activities impinging on more and more of the populatien, and
the gradual acceptance among elites and non-elites of the idea of citizen
responsibility and participation as & concommifaﬁt 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 factors affect the level and forms of participation i 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 would
lead one to expect. Within nations, isclated and backward groups may show high
levels of (mobilized) participaticn while better-educated, less dependent,
and more affluent groups may be politically quiescent, because they are
absoibed 1n non-political endeavors or become alienated from or cynical about
politics.

There are two major determinants of the extent to which individuals
participate in politics: socio-economic status 5nd group consciousness.
In gneral, better-educated, wealthier, and higher-status people feel more
abic to influence the government, perceive more clearly its actual or poten-
tial relevance to their own interests, and are more likely to beiieve that

it 1s a citizen's duty to participate in politics. Where high-status people



withdraw from politics, it is usually because they feel ineffective. Soiwe-
times the very process of democratization-—the extension of participation
to previcusly inactive and parochial groups-—alters the balance of power
and the issues and values of politics in ways which alienate educated and
Westernized elites. Greater economic independence, even wi:en associsted
vwith only very nodest economic and sociz] status, also ceems to promote
participation: for example, land ownerchip, home owncrship (or its func-
tional equivalent, urbtan squatting which is accepted by the authorities),
and self-employed status above the marginal level of petty vendor or odd-
job man.

Still more powerful than cocio-econowic status in explaining (and
increasing) political participation is organizational jnvolvement. Moderni-~
ation proliferates sccial and economic orpanizations of all types, some bascd
on nevw interests and ideatifications, othors reflecting pre-existing communal
(tribal, religious, regional, caste) loyalties, which are often altered and
heightened by wodervization iteelf. Such organizations may coincide with or
cut zcross class and status lince. High status people everywhere are likely
to be involved in organizations, which reinforces the effects of status in
encouraping their political porticipastion. Low-status people become in-
volved in orgenizaticas to the extent that they have a sense of ethnicity,
neipltborhoed, or cluvrs.  fuclh: consciourtens among peor people is din turn
lilkely to aspring from conflict--with otbher cocial groups or with the ;)th{-;.x'_i-«

tice--—-ond from insuvlation from competing eff{ilistions and loyaltics.
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The development official is likely to be as interested in the effects

of broadened political participation as in its determinants. More 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
differept stages of development. In early stages, broadenmed participation
normally meaus incrcased activity and influence by the very small urban and
rural middie classes. These groups will use any opportunities for increased
influence to increase 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 nermzlly intensifies the eccnomic forces which produce greater inequality
in traditional econories than in either traditional or highly advanced ones.

At later stages, expanded political participation normally means inclu-~

ding in the political arena the previcusly excluded urban and rural poor.
These categories are still the majority of the population, though less over-
whelmingly so than at earlier stages. Substantial influence on their part ic
likely to badly strain still-limited economic rescurces. It is also likely

to produce a head-on collision with middle--class groups which, though much
betier off than the poor, by internationzal sgandarhs still lead very modest
lives and are eager to improve their own and their children's positions.
Governments are then posed with alternative choices. (1) They may prevent the
expansion of participation or repress already participant groups, promote
growth vigorously, and accept continued (or perhaps increased) income incquality,
or (ii) they may accept and enceurage broadened participation, expand benefits,

and reduce inequality, and accept a reducrd rate of economic growth. Toth



courses carry clear dangers of mounting political tensior and conflict. Ounly
in the most fortunate of countries, then, do econouwic growth and politicsl
derccracy go hand in hand. In most, the technocratic or populist models are
more accurate descriptions of the links between participation, growth, -nd
equity than is the "benign line" of the libeval modcl.

For many, if nof most, countries the expansion c¢f political participa-
ticn requires scome sacrifice in other developmental goals. rln the early
phases of modernization, the expansion of participation proneotes economic
inequality, in later phases, it slows economic growth., Vhile these tensions
are real, some nations have been able to resolve or contain them for periods
of time, and a few have long records ol reasonably successful progress on
21) fronts. At times, *here is lecwsy to expand participaticiy among some
groups without gener:ting unmanageable pressures. And in 2 fair number of
cases ve and other cutside observers mwight belirve that ruling groups place
too much emphasis on stability and economic grovth, and too lJittle on social
intepration and cconomic equity: in ether werds, if brondened participation
meant scme degree of peolitical instability, that might not be a bad thing.
But sguch judgrucnts are Lizble te slip dinto the wisconception that in most
developing countries broodened political participation is simply a matter of
resoving institutional end politicz) centraiuts and releasing a potential for
parvicipatioen which is resdy at hand., 1n fact, ordinary peorle in developinyg
countrics (not to menticn clites) muy place wuch less valuce eon broadencd N
participation than our oun background and political culture vould lead vs to

assune.,





