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Preface
 

The promotion ot growth and ordbrly change in the less developed
nations of the world, unlike the weather, has-benome a problem about which 
everyone not only talks--but almost every me is now-doing" something. Never
theless, our present knowledge of the economics, politics, sociology, and 
psychology of development is gravely deficient, 

The essays which follow suggest research that might contribute in some
 
measure to remedying the present deficiency. The essays were prepared for the
 
Brookings Institution early in 1961. They were not commissioned With a view
 
to providing a comprehensive catalog of research needs, but with the more
 
modest objective bf singling out a few problems expected to be of particular
 
concern to American policy-makers during the 1 9 6 0 , s==problems on which 'additional 
research might be especially necessary and timely, 

- The papers were prepared in the first instance for a conference of some
 
75 specialists from universities, government agencies, foundations, and research 
institutions. The conference was held at the Brookings Institution May 25-27,
 
1961. The "papers were then revised in the light of the discussions at the
 
conference. The Institution hopes, after some further editing, to publish most
 
of these papers, in order to make them available to a wider audience in a more
 
permanent form.
 

The authors are indebted to the conference participants for many stim
ulating, constructive suggestions, The essays, however, reflect their personal

views and should not be interpreted as necessarily reflecting the views of other
 
conference participants or of the trustees, the officers, or other staff members
 
of the Brookings Institution.
 

The Institution is grateful not only to the authors==to C. Arnold
 
Anderson, Robert E. Asher, Mary Jean Bowman, Gerhard Colm, Richard S. Eckaus,
 
Theodore Geiger, Everett E. Hagen, Albert 00 Hirschman, Edward L. Keenan, Eric 
Eo Lampard, Arthur T. Mosher, Leo F, Schnore, and W. Howard Wriggins-but also 
to the Advisor3j Committee whose active interest and wise counsel have been 
immensely helpful since the inception of the project. The members of the
 
Advisory Committee are: Robert E. Asher, Stephen Bailey, Vincent M. Barnett,
 
Jr., William C. Foster, Theodore Geiger, James P. Grant, Everett E. Hagen,

Samuel P. Hayes, Bert F. Hoselitz, John B. Howard, Edward S. Mason, Dr. Walsh
 
McDermott, Henry Owen, James Quillen, Joseph E. Slater, Donald C. Stone, and
 
Kenneth Thompson,
 

The project has been executed under the general supervision of H. Field
 
Haviland, Jr., Director of Foreign Policy Studies. Financing has been provided

jointly by the International Cooperation Administration and the Ford Foundation.
 
The full and friendly collaboration received at every stage of the undertaking
 
from the staffs of these two agencies has been even more important than their
 
financial support.
 

President 

August 11, 1961
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A GENERAL FRAMEWORK FOR 

ANALYZING ECONOMIC AND POLITICAL CHANGE 

Everett E. Hagen 

Introduction 

The Interrelatedness of Social, Cultural, Political, and 
Technical-Economic Change 

Social and Cultural Barriers to Economic Progress 

How Traditional Societies Change 

Morals for United States Economic Assistance Policy 
and Operations 

Some Observations ofi Political Stability and Change 

Future Research 

The results of economic and technical aid to low-income countries have 
sometimes been -gratifying, but at other times they have been disappointing. 
The assistance sometimes seems to make no impact, and some projects that 
seem technically and economically sound to Americans simply do not work well. 

The reasons for these disappointing results often given by frustrated 
technical advisers and aid administrators are in the general vein that the 
recipients were venal or nepotistic or careless or though]asfs or just do not 
want to change or have "no head for business. " But, since the people of the 
low-income countries obviously are intelligent and obviously do want economic 
progress, these reasons do not get very far into the matter. It is useful to 
ask: If individuals are careless or thoughtless, or do not want to change, why 
is this true? Why do they permit nepotism or venality to interfere with economic 
efficiency? The history of virtually every country indicates administrative feats 
(in war or empire-building or engineering, for example) far exceeding in com
plexity the operation of business enterprises. Why, then, are they inept at 
business operations at this moment in their histories? 

Obviously the difficulties rest deep in the culture and social structure of 
a society, but this observation is of little value unless something useful can be 
said concerning their roots. Obviously, too, some of the attitudes mentioned 
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must change if economic development is to proceed, or if democratic govern
rent is to emerge. Do we have any systematic analytical knowledge concerning 
the causes and course of social and cultural change and its relationship to 
technical, economic, and political change? 

The purpose of this essay is to discuss four questions:
 

(1) Is technical-economic change necessarily interwoven with social
political change? 

(2) Do we have enough knowledge of the forces at work so that we can 
understand some of the interrelationships? 

(3) Do we know enough to say anything to administrators of economic 
and technical aid that will aid them in their operations ? 

(4) What further research is pertinent? 

The answer given to each of the first three questions is "Yes,'" though it 
is spoken in a rather low voice concerning the third. 

THE INTERRELATEDNESS OF SOCIAL, CULTURAL, 

POLITICAL, AND TECHNICAL- ECONOMIC CHANGE 

In fully traditional societies, the political structure ishierarchical and
 
authoritarian, methods of production continue unchanged or little changed from 
generation to generation, and the level of income is constant. When technical 
and economic changes have occurred in such societies, they have been concom
itant with far-reaching changes in attitudes toward life, social structure, and 
political organization. These changes are not merely results of economic 
change; often they have occurred first. The interrelatedness in time is so 
striking that it suggests important questions about the causal relationships, and 
about the nature and degree of social and cultural change that must occur if 
technical and economic change is to proceed. 1 

Political Structure and Economic Development 

Impressive evidence of the interrelations lies in the correlation between 
the nature of the political structure in the countries of Asia, Africa, and Latin 
America and the level of economic development. In Table 1A forty countries 
or colonies of Asia and Africa have been arranged in three columns, according 
to whether their political processes were judged to be authoritarian, semi
competitive, or competitive, and have been ranked vertically according to their 
position on an index of economic development derived by averaging eleven sep
arate economic indexes. In Table 13, the same has been done for twenty 
countries of Latin America. All independent countries for which data were 
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available except the Union of South Africa and a few odd cases such as Kuwait 
and Qatar have been included. 

A competitive social structure is one in which the interests of different 
groups in the society obtain a voice in political decisions, the decision being 
a compromise or a victory for some group or groups'over others; a semi
competitive structure is one in which among a sector of the population there 
is competitive political activity,, but another important sector has no voice; and 
an authoritarian structure is one in which there is a hierarchy of power, with 
political decisions coming from the top. It should be noted that the former two 
categories are not equivalent to semi-democratic and democrafic, though there 
is a relationship. In the semi-competitive and competitive structures, the 
interests of each group, which compete for satisfaction, may be those of tradi
tional or otherwise authoritative leaders, not a democratic expression of desires. 
The 	classification is admittedly rough and subjective, but political systems do 
differ in their degrees of competitiveness and it is justifiable to attempt to 
classify them according to this difference. Ideally, there should be more than 
three classes, but information available does not permit a finer classification. 
Even concerning the grouping into three categories, the reader will probably 
disagree in individual cases, but his disagreements will probably not greatly alter 
the groupings or the degree of correlation shown in Tables 1A and 1B. 

The eleven indexes of' economic development reflected in the vertical 
position of the countries are the following: 

A. 	 Welfare: 
1. 	GNP per person in 1957. 
2. 	Doctors per 1,000 persons in about 1956. 

B. 	 Communications: 
3. 	 Vehicles per 10, 000 persons in about 1958. 
4. 	 Telephones per 10, 000 persons in about 1958. 
5. 	 Radios per 1,000 persons in about 1957. 
6. 	 Newspaper circulation per 1, 000 persons in about 1956. 

C. 	 Industrialization: 
7. 	 Energy consumption per person in about 1958. 
8. 	 Per cent of labor force employed outside agriculture and 

service- sectors, latest census year. 
D. 	 Urbanization: 

9. 	 Per cent of population in cities over 100, 000 population, in 
about 1955. 

E. 	 Education 
10. 	 Per cent of population literate at a date within or close 

to 1950-1960.
 
11. 	 Ratio of enrollment in primary schools to population of
 

school age.
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Table 1A 

Classification of Asian and African Countries
 
by
 

Type of Political Structure and Index of Economic Development
 

Rank in Competitiveness of Political Structure 
Economic 
Development Competitive Semi- Competitive Authoritarian 

1. Lebanon 
2. Malaya 
3. U.A.R. 
4. Philippines 
5. Turkey 
6. Iraq 
7. Ceylon 
8. v Morocco 
9. Jordan 
10: Tunisia 
11. Libya 
12.- Ghana 
13. Iran 
14. Thailand 
15. Indonesia 
16. India 
17. Malagasy Republic 
18. 'Saudi Arabia 
19. Burma 
20. Cambodia 
21. Caner oons 
22. S. Vietnam 
23. Nigeria 
24. Pakistan 
25. Laos 
26. Liberia 
27. Sudan 
28. Togoland
 
29. Ethiopia 
30. Afghanistan 

S 

Source: See Text 



Table 1B 

Classification of Latin American Countries 
by 

Type of-Political Structure and Index of Economic Development 

Rank in Competitiveness of Political Structure 
Economic 
Development Competitive Semi- Competitive Authoritarian 

i. . Argentina 
2. Uruguay 
3. Venezuela 
4. Cuba
 

5. Chile 
6. Panama 
7. Mexico 
8. Costa Rica 
9. Colombia 

10. Brazil 
11. Paraquay 
1Z. Peru 
13. Ecuador
 
14. Dominicah Republic 
15. Nicaragua
 
16. El Salvador
 
17. Bolivia
 
18. Guatemala
 
19. Honduras
 
20. Haiti 

Source: See Text
 



An exercise very similar to this one is presented by James S. Coleman 
in the concluding chapter of The Politics of the Developing Areas, and acknow
ledgement is due to Coleman for the idea and'procedure of the correlation. 
The analysis presented here, however, was done at the Center for International 
Studies, M.I.T. , and subsequently adapted slightly by the present writer. It 
differs from Coleman's in certain respects, of which the, most important are 
the omission of colonies, substitution of one new index of economic moderniz
ation, and giving equal weight in the combined. index to each of the five groups 

each of the eleven indexes. 2rather than to 

Latin America versus Asia-Africa 

I have separated Latin America from Asia and, Africa because in -the 
independent countries of Asia and Africa, with the exception of the Union of 
South Africa, the problem is one of change in an indigenous society, whereas 
in Latin America Europeans conquered the countries and continued to rule them 
after gaining- independence from their motherlands, so that the, problem is one of 
adaptation of European culture to a new situation by a conquering group. The 
Spanish 'and Portuguese came to sparsely populated Latin America in numbers 
and strength great enough so that they settled down, r'emained the national elite 
even after thd various countries attained independence between 181-0 and 1825, 
and, with much intermarriage with the Indian populations, remain the national 
elites today. Economic growth therefore-did not have to be implanted- into a 
non-European culture. Personality traits and social practices moderately 
favorable to it were brought over by the continuing stream of immigrants. Even 
-though these immigrants were largely from southern Europe, where growth has 
been slower than in northwestern Europe, still-they were European in their 
culture and technical background, and this fact probably explains the greater 
degree of economic development of Latin America. 

But independence was not independence of indigenous populations from 
Europeans, but only of colonial Europeans from continental Europeans. The 
colonial Europeans continued to dominate their countries in the authoritarian 
manner of colonial administrations. The- colonial relationship was domesticated. 
A voice in the government for the majorities of the populations Was denied in 
every Latin American country until the twentieth century, and in some up to the 
present time. 

Politically, socially, culturally, and technically, the situation in Latin 
America and that in Asia and Africa are so different that separate treatment seems 
appropriate. 

As might be supposed, Latin American countries as a group are relatively 
advanced economically, relatively authoritarian or non-competitive politically,, 

Exceptions: Reactive Authoritarian Reformers 

It is obvious from Tables IA and 1B that there is a high degree of 
correlation between degree of political competitiveness and degree of economic 
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development. By and large, the array of countries sweeps downward to the right. 
Higher degrees of economic modernization are associated with greater competi
tiveness of political structure. 

The correlation would be even higher except for the presence in the 
authoritarian category of three countries which are not traditional authoritarian 
cases. These three are Cuba, the United Arab Republic, and Iraq. 

In all three cases, the country was ruled by force for a substantial period 
by repressive governments which,, while permitting extensive foreign activities 
and while tolerating or even encouraging certain kinds of modernization, based 
their domestic power on landowners and other conservative groups linked to the 
traditional society. These governments and groups indicated not only lack of 
sympathy but contempt for the persons and purposes of the lower classes of the 
people; treated them indeed, like cattle, or as tools to satisfy their own interests. 
Ultimately, revolution resulted. 

Over a considerable period of time the old regimes had harshly suppressed 
moderate reform movements, killing their leaders or driving them into hiding, 
exile, or passivity. Such a situation has two important results that are pertinent 
here. 

,First, it tends to breed a revolutionary movement with an authoritarian 
dynamic of its own. If the revolutionary movement is to succeed in such conspir
atorial circumstances it must develop a highly disciplined and hierarchical style 
of organization which may have important implications for the structure of its 
rule over the country once the revolution has taken place. In addition, a repres
sive framework of political activity tends to draw into underground revolutionary 
activity individuals who themselhes are authoritarian, individuals who feel anxiety 
when any rival power exists and feel safe only when possessing undisputed 
supreme power themselves, or when following the leadership of a fellow rebel 
who possesses such power. * The government which such individuals set up in 

"This may seem like retrospective definition; a person is said to have 
such a personality if he is 'seen to act in this way. In fact, however, the 
personality type involved is one that in clear cases can be identified in child
hood, before any action is manifest. The psychologist Erik H. Erikson has 
suggested that some individuals develop these personality traits because in 
infancy and childhood they faced tyranny by arbitrary fathers, but whose child
hood was such that they dared to dream of attacking authority rather than 
submitting supinely. When the emotional pattern thus learned in childhood 
fits the facts of later public life their childhood emotional patterns are reinforced 

* and dominate their life histories. See Eriksbn,, Childhood and Society, New York, 
W. W. Norton Co. , 1950, chapter on "Hitler's Childhood, " and his Young Man 
Luther, New York, W. W. Norton Co. , 1958. Such individuals, it may be added, 
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the name of liberty is, by a familiar historical pattern, an authoritarian one. 

Secondly, the political repression gradually convinces the mass of the 
people, increasingly bitter under their frustration and humiliation, that they 
can find ro relief in moderate movements for reform, and it gradually breeds 
in them bitterness and rage that are satisfied only by the harsh suppression 
of the old tyrants, the class that supported them, and all who are thought to 
have been associated with them. Violence and extremism are demanded. 
Those demands may continue until the bitter generation dies, by which time a 
new authotitarian government may be firmly established in power and may 
for the time being satisfy the people so long as it meets their emotional needs. 

For these and related reasons movements that overthrew despotisms 
often have themselves been authoritarian. The more despotic the old regime, 
the more likely this result. Thus Nasser, Kassem, and Castro, and before 
them Lenin and Mao, and before them the leaders of the French Revolution and 
many other revolutionaries, substituted one authoritarian regie for another, 
finding their support in the peasants, workers, and intellectuals whose interests 
had been under-represented in the previous authoritarian regimes. If the three 
conspicuous cases noted above are removed from the classifications in Tables 
1A and 1B, the correlations, as has been suggested, are appreciably increased. 
There are other countries in all three continents where the presence of repres
sive regimes poses the threat of authoritarian revolt, but they iieed not concern 
us here.",' 

tend to occur in considerable numbers when the customary authoritarian patterns 
of child care in a traditional society are carried over into transitional circum
stances. In the traditional society, they bred individuals who simply submitted 
to authority, but in the less rigid circumstances of transitional society, they 
may breed individuals who dream of revolt and of supreme authority for them
selves. 

**As of mid-1961, Iran in Asia and the Dominican Republic in Latin 
America appear to be examples of nations standing in some danger of a re-rolu
tionary upheaval which might lead to such a new authoritarianism. Yet the 
turmoil in May 1961 which led Shah Pahlevi Reza of Iran to install a .prime 
minister who sincerely desires reform and will act to get it may avert the 
revolution there if the Shah continues to support him. As this is written in 
June 1961, the superficial evidence of political change in the Dominican Republic 
is less impressive. Only the dominating physical power of the non-native elite, 
which for the time being is unassailable, prevents revolution in the Union of 
South Africa, and one may suppose that the incredibly bloody result would be 
either tribal chaos or government far more extreme in its authoritarianism than 
that in Cuba. One wonders, also, about one or two other examples in Latin 
America (e. g. , Paraguay), in Africa (e. g., Angola) and in Asia (e. g. , Thailand), 
which on the surface are currently more quiet. 
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Apart from these cases of authoritarian rebellion against despotism, 
there are other countries which lie at one side of a perfect line of relationship 
between degree of political competitiveness and of economic development. This 
is as one would expect, in the complex circumstances of life, and there seems 
no point in using space here to suggest the circumstances which may account 
for them. In spite of these complicating factors, Tables 1A and lB present 
impressive evidence of the relationship between political and economic change. 

The Evidence of Historical Records 

The histories of individual countries that are no longer traditional 
provide further evidence. 

In Britain, the Industrial Revolution which gathered force gradually in 
the eighteenth century followed more than two centuries of social and religious 
tensions. During this period there occurred the adoption of Calvinism by the 
Scots and the emergence of strong Protestant dissent in England. And the Dissenters 
and the Lowland-Scots-werlepres-ent among tn economic-innovators in. numbers out 
of all pioporti6n to itheii numbers; in th--p6pulationat.large. 

In the countries of Western Europe, the industrial revolution got under way 
during or shortly after the series of upheavals in government and the social order 
which stretched from the French Revolution to the revolutions of the mid-nineteenth 
century. It is associated in time with the abolition of most elements of serfdom, 
with marked change in the accepted concepts of appropriate relationships among 
social classes, with extensions of representative government. 

In Japan, in about 1600, after a period of disturbance and confusion, the 
Tokugawa and associated clans established an hegemony over the nation that was 
to last for more than 250 years. After their ascendancy to national power, the 
Tokugawa enforced regulations whose purpose was to freeze the social order and 
perpetuate the Tokugawa rule. Their result in fact was to create tensions that, 
economically, caused great pressure for expansion of income, and socially, 
inexorably undermined the traditional structure. During the seventeenth and 
eighteenth centuries, discontented and frustrated social groups, after casting 
about elsewhere for satisfaction, turned gradually to study of the "barbarian books' 
of the West, which told how Westerners had become powerful. Early in the nine
teenth century, individuals of these groups began to build pilot plants using 
Western methods, and before the Meiji Restoration, these economic shoots that 
had rooted in social discontent were flourishing. The discontent led to overthrow 
of the Tokugawa in 1868 and establishment of a centralized national government 
with radically new goals. When that government took steps to remove the institu
tional barriers to economic innovation, the economic shoots burst into flower. 

In Russia, in 1667 the patriarch of Moscow, for the sake of diplomatic 
advantage, revised the Orthodox church ritual and liturgical books to bring them 
into agreement with Greek practice. To many lower class members of the church, 
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the change seemed sacrilegious and a threat to their bond with God. These 
Old Believers were condemned ascschismatics, and were persecuted with varying 
vigor and harshness from the latter part of the seventeenth century until the 
early years of the twentieth. It surely is not coincidence that the Old Believers 
were prominent in the economic innovation which began to change the face of 
Russia in the nineteenth century. 

In Turkey, economic growth began within a generation after Ataturk had 
seized the social order by the scruff of the neck and shaken it vigorously. Through
out Latin America, political tension and the transition to economic growth are inter
twined. In China, the political upheaval associated with growth was as radical as 
in Russia. And so on. 

It is contrary to the customary view of the world of most of us to think 
of these social and political changes as necessarily related to economic growth. 
We keep social history and economic history in different compartments in our 
minds. But can anyone who clears his mind of our assumptions and takes a fresh 
look at this evidence doubt that there are causal connections 'between social, cul
tural, political, and technical-economic change which have been little explored, 
and which need to be understood by aid administratdrs? 

The Significance of the Correlation 

The correlation between technical-economic and social-political change 
of course gives no indication of the direction of causation. 

It is rather obvious that economic change breeds social and political 
change. Increased productivity of the land gives new hope, or if the fruits are 
all taken from them, new frustrations, to peasants. The expansion of industrial 
activity, even if it is a gradual growth of small enterprises rather than a 
spectacular change, creates a middle class with interests opposed to those of 
a traditional ruling landed group. Increased industrialization, urbanization, 
and geographic movement widen horizons and create new ambitions. All of these 
changes breed political change. 

But it would be reckless to neglect the possible flow of causation in the 
opposite direction, a recklessness in which many persons indulge. Without 
the breakdown of traditional social structure and, more important, traditional 
attitudes, economic and technical aid may produce little economic change. And 
perhaps the breakdown of tradition may no- occur simply because traditional 
people see Western methods. Perhaps it has independent causes without under
standing of which aid administratbrs are beating their heads rather naively 
against a stone wall. 'The sections to follow will suggest that this is true. 
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SOCIAL AND CULTURAL BARRIERS TO ECONVIC PROGRESS 

What, then, are the social and cultural barriers which prevent individuals
 
in traditional societies from acting effectively to obtain the economic progress
 
whose fruits they desire?
 

Barriers in the Social Structure
 

Some aspects of the social structure that may be barriers to economic
 
change are obvious. The members of a ruling landed class may be slow to
 
consent to measures for transportation facilities, irrigation, or other pro
jects to open up new land which its members do not own, especially if the
 
results will be to create alternative opportunities for the agricultural labor
ing class which they now employ at subsistence wages, They may be slow to 
approve measures for communication and urban facilities which will have the 
same effect. They may be actively engaged in promoting measures which will 
siphon government revenues or economic aid funds into their pockets. 

Some degree of these attitudes are apt to exist in any traditional 
society, Active opposition to a development program because it would dis
turb vested interests is the extreme case and not common, but it must be ex
pected that the members of traditional influential groups will at best be 
indifferent to development and may attempt to divert development measures 
for their benefit, But it would be wrong to assume that if such individuals 
can be pushed aside development will proceed. The more pervasive barriers 
are attitudes within most individuals in all groups of the society which 
constrain their own actions--make it impossible for them to visualize the
 
possibility of change, make the activities necessary for economic change un
interesting or repugnant to them, or limit their creativity so that they can
not effectively carry out the necessary activities. 

The Traditional View of the World as a Barrier
 

1. The simple folk of traditional society (the peasants, the menials, 
and the craftsmen) are impotent in the face of overwhelming forces-around them.
 
The peasant is a wise and skillful craftsman in the planting and cultivation 
of his crops, but drought or excessive rainfall may bring disaster, or the
 
loss of an ox by disease may be a financial burden so insupportable that he
 
is reduced from the status of cultivator to agricultural laborer. Through 
forces over which he has no control whatever, and which he must assume to be 
the will of unseen powers, for he has no other explanation, half of the chil
dren he begets may die before the age of one Year, and more before ten. His 
helplessness gives him a sense of impotence which makes it extremely difficult 
for him really to believe and act upon the notion that by changing his method 
of doing things he can affect his destiny. It is dangerous to experiment, 
and that sense of danger often makes his mind reject suggestions of changes 
in methods that he is fully capable of understanding and applying. 
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Further, this senseof impotence and of danger in the environment around
 
him makes him prefer to rely on others for decisions. It relieves his'anxiety
 
if the elders and persons in positions of authority make the decisions. But
 
he does not merely wish to be dependent and submissive; it is always a com
ponent of such a personality that even the lowliest person. expects in turn to
 
exercise authority over his subordinates. The peasant will become an authority
 
in the village when he becomes an elder. He will then share in the decision
 
of village problems, but he will avoid the anxiety that being bold would create
 
by making the decisions on the basis of tradition.
 

He will also be authoritarian in his parenthood. He feels that his
 
children cannot cope with life out of their own resources, since he could not.
 
Hence, after indulgence during their first few years of life, he expects them
 
mainly to obey. His alarm and rebuke at independent initiative by them creates
 
alarm and anxiety in them, and thus his sense of impotence, dependence, and
 
anxiety at experimenting is bred into the next generation.
 

These attitudes are not changeable by mere verbal logic; they are bred
 
deep into the unconscious processes of personality.
 

2. As-an extension of this sense that he is controlled by his father's
 
will, he assumes that the major phenomena of life are caused by the wills of.
 
forces superior to him, namely, unseen spirits. On this assumption, the way
 
to control events is to appeal to the spirits--by magic, by religious observances,
 
by carefully following the ways of behavior which tradition has indicated seem
 
acceptable to the spiritual powers. Since the spirits might disapprove of
 
,unconventional activity (as his father did), there are powerful inhibitions on
 
him not to be a deviant--an innovator--in his behavior. These inhibitions may
 
control his judgment, Moreover, by being a deviant, and offending the powers,
 
he may endanger his community. Hence there are also strong social sanctions
 
against unconventional experimentation in methods of production or other as
pects'of behavior.
 

3. It is often supposed that these personality factors influence the
 
simple folk of traditional societies, but not the upper classes, who have more
 
knowledge and wider contacts. However, the elite individual is in fact almost
 
as impotent in the face of physical forces as is the peasant. Though he has
 
more medical protection than does the peasant, his children too die from
 
diseases he is largely helpless to fend off. Far more deaths in traditional
 
societies are from lack of conmmity sanitation, mosquito-carried malaria, etc.,

than from causes associated with poverty. And even the medical care available
 
to the rich is far from the equivalent of modern Western preventive and cura
tive medicine. Moreover, the personalities of the upper classes are influenced
 
by the fact that their childhood experiences are as authoritarian as are the
 
childhood experiences of the children of the poor. The same sense of impotence
 
and anxiety at depending on their own judgment is bred into them as is bred into
 
the simple folk. This is why, under a verbal veneer of modern knowledge, members
 
of the upper classes of traditional societies have the same deeply built-in
 
sense of impotence as the.poor, which inhibits their ability to truly believe
 

VT
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that they can influence the course of events of the physical world, and to act
 
upon that belief.*
 

Traditional Values as Barriers
 

More important among the members of the elite may be their sense of
 
the necessity of having an identity that distinguishes them from the simple
 
folk. In any society, every man must have some sense of the justification
 
of his being what he is. In a modern society, the individual can believe
 
that he got ahead in life because of his own endeavors; this gives him a
 
justification for having a position superior to that of someone else. In
 
traditional society, however, with few exceptions one has one's position in
 
life through inheritance. One inherits one's landed status, or one's position
 
as a member of the professional classes that the landed families spawn. One
 
gets one's governmental position, one's scholarship to study abroad, virtually
 
all of one's advantages in life, in the same way.
 

For an individual so favored by virtue of simply who he is to be able
 
to live with himself, it is necessary for him to believe that of his essence,
 
not by virtue of what he does, he is superior to the simple folk. Now the
 
most conspicuous characteristic of the simple folk is that they work with
 
their hands, with tools, at jobs related to the physical world, jobs that
 
get them dirty. Hence it is necessary for the upper class individual to
 
believe that he is sufficiently refined so that such activity is uninteresting
 
or repugnant to him. He learns this "with his guts," that is, in his un
conscious processes, while a child, and not as a conscious mental conclusion-
just as an American woman learns to fear a mouse or to be repelled by a snake.
 
He can no more get over his attitude, and use his talents in technology or
 
in managing a business enterprise than the American woman can overcome her
 
aversion to mice. He will seek and accept a prestige-bearing position as head
 
of a government enterprise, because such positions of authority are the due
 
of his class, but his inhibitions make him incapable of performing effectively
 
the functions needed to make the enterprise operate well.
 

Authority has a significance to elite individuals in a traditional
 
society different from its significance to a person from a culture in which 
technical progress is going on. The typical elite official received his 
authority, not because of his demonstrated capability in the field, but be
cause he has the proper family background and has been educated at the proper 
schools, His authority is a symbol of his.eliteness, his superior identity 

*If the reader thinks that knowledge is a preventive of such an attitude,
 
let him reflect that in the United States, in 1906, when mature, responsible,
 
experienced newspaper and magazine reporters actually saw the Wrights fly their
 
aeroplane at Kitty Hawk, and wired repqrts to their editors, the editors re
jected the reports out of the desire not to be made to look foolish. Their
 
assumption that the law of gravity prevents man from flying made them reject
 
the evidapce of unimpeachable witnesses.
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as an individual. To delegate part of his authority to subordinates is to
 
give up part of his.eliteness. To ask subordinates for their judgment be
fore making a decision is to suggest that they are as worthy of elite status
 
as he. Even to ask them for factual information as a basis for decision may
 
imply that he is not really worthy enough to bear the authority, since he must
 
depend on subordinates. Doing so threatens the difference in identity between
 
him and the subordinate., Hence he will cling to his authority, not deliberately
 
but unconsciously. One reason or another why he should not delegate authority,
 
or rely on the judgment of subordinates, or discuss problems with them, will
 
suggest itself to him. He will not be able effectively to manage an enterprise
 
except one in which he can depend on traditional rules. His decisions con
cerning new functions will be authoritarian and often not responsive to the
 
purposes to be served, objectively viewed. Technical and scientific education
 
or formal training in administration will have almost no impact on these in
hibitions, just as learning in a biology class that snakes are clean creatures
 
and perform useful functions does not make them attractive to a person who is
 
repelled by them,
 

Moreover, in an uncertain and somewhat hazardous world, the security
 
offered by one's position within one's family of clan or other primary group
 
is of especial-importance, and to protect one's family and advance its interests
 
is a moral duty that takes primacy over any more general obligations to the
 
society. In pursuing this moral duty, the individual will often be, in Western
 
terms, corrupt, insensitive to the public interest, nepotistic, etc. But only
 
to a person who has acquired modern values does this conduct seem immoral.
 

Such factors as these, I suggest, explain why technical advice is
 
sometimes disregarded; why intelligent men fail grossly to run productive
 
government enterprises effectively; why, in spite of agreeing with the principle
 
of delegation, they turn out in fact to be incapable of delegating to inferiors
 
the authority necessary to make modern business enterprises work, or to carry
 
out a government economic development program effectively, and so on.
 

These are not the only factors that inhibit change. It seems probable
 
that the conditions of life and of childhood environment sketched above make
 
traditional individuals less creative than they would have become in other
 
circumstances. This is certainly an important deterrent to economic growth, 
for economic growth requires a high degree of creativity. 

Creativity Necessary in the Transition to Economic Growth 

Advance in scientific and technical knowledge beyond present frontiers 
obviously requires creativity. But, it is sometimes suggested, the advances 
which have occurred in the West are here for all the world to learn, Since 
underdeveloped countries can draw on them, technical and economic advance in 
these countries requires not creativity, but mainly imitation. 

This, however, turns out not to be true. Previous technological
 
advance abroad of course makes technological progress in a low-income society
 
easier than otherwise, Nevertheless, a tremendous degree of creative innovation
 
is required for technological progress in any traditional society, even with
 
the techniques of the West available for the asking.
 



H-15
 

This is true for several reasons. First, Western methods use elaborate
 
facilities and much productive equipment per worker. Every worker in every
 
industry directly and indirectly has available a tremendous amount of equip
ment. In the West, this mass of equipment exists because for one hundred fifty
 
years the West has been accumulating it, Underdeveloped societies, on the
 
other hand, have little capital per worker. The amount of equipment they can
 
add per year in the country as a whole, even with generous aid from the West,
 
is small by Western standards, even though it may be a two or three per cent
 
increase in their stock of equipment. Insofar as their method of attempting
 
to increase productivity is to import (or construct) productive apparatus of
 
the type used in the West, the equipment obtained each year will be sufficient
 
for only a tiny fraction of their workers--typically fewer, indeed, than the
 
annual increase in their labor force. There will be no increase whatever in
 
the equipment available to the labor force in general.
 

And while the increase in productivity per worker in the production
 
affected-will be great (if the Western methods work well, a point considered
 
in the following paragraph), the increase in aggregate production in the
 
economic system will not be great. The spectacular few large Western pro
jects in a development program are often a necessary part of it,but they
 
are not the main source of a continuing rise in per capita income. The
 
simple importation of Western methods is never the main source of progress.
 
The main source is more widespread improvements in methods, which use more
 
equipment or more expensive materials (seed, fertilizer, etc.) than has been
 
traditional, but far less than is the practice in the West. These methods
 
are not simply the importation of selected portions of Western practice.
 
Rather, a great deal of adaptation is an essential ingredient. Creativity
 
is necessary to devise such adaptations.
 

An experienced technical assistance worker may suggest that in agri
cultural production there are a number of advances that do not require much
 
added equipment. This of course is correct. The traditional attitudes
 
mentioned above, rather than the cost, is the barrier to some of these.
 

Creativity is necessary, in the second place, because the simple

imitation of Western methods is typically impossible. Perhaps the most
 
obvious problem is that the available labor force differs greatly. In the
 
West, the mass of men are literate and able to read instructions and infor
mation, Moreover, they have an understanding of the functioning of machinery,
 
and thereby of its care and handling, which they have absorbed through their
 
pores, so to speak, as they grew up in a mechanized civilization. Among
 
them are many with varying degrees of training in engineering, scientific,
 
financial, accounting, and managerial knowledge and techniques--and the
 
elements of this knowledge, acquired unconsciously from the entire world
 
around one, are as important as the elements learned in formal education.
 
It is impossible to man an enterprise in an underdeveloped economy with
 
corresponding individuals. Men anywhere can be trained rapidly in skills,
 
for men everywhere are intelligent, but the broad background of other
 
individual characteristics cannot be duplicated, A Western-type enterprise
 
must be adapted to the human differences, and indeed a perceptive observer
 
of an efficient industrial enterprise in a low-income society will note in
 
how many ways both conspicuous and seemingly insignificant its operation
 
differs from that of an enterprise in the West,
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Equally important, every Western industry depends for its efficiency
 
on other industries. It assumes the ready availability of materials, com
ponents, and tools. It depends also on auxiliary enterprises which can pro
vide technical, financial, and managerial services on demand; on a complex
 
network of communication and transportation facilities; and an intricate
 
system of business practices. A Western economy is a technical (and cultural)
 
complex, not a set of isolated pieces of technology. In an underdeveloped
 
society the auxiliary industries are missing, and the framework of business
 
practices is different. One piece cannot be detached from the complex and
 
used efficiently elsewhere without skillful adaptation.
 

In another place, I have illustrated this fact by citing the diffi
culty even of substituting the spade for the digging hoe, in a traditional
 
society.3
 

Moreover, the difficulty runs deeper than these technical problems.
 
It is perhaps not an exaggeration to state that solving the techical pro
blems is the'easy aspect of technological progress for present-day low
income countries. Technological advance also requires the creation of new
 
economic and other organizations and relationships, or the adaptation of
 
old types and principles of organization to new functions. For example,
 
the moiral obligations of traditional society may require an enterpriser
 
to employ his relatives or the social inferiors who depend on him, whether
 
or not they have appropriate skills and capacities, and to employ them in
 
excess of his needs. These ethical obligations may also require him to
 
lend his money to them whether or not he needs it in his business, if their
 
needs require this. Moreover, the principle that authority is the preroga
tive of the individual at the top of the hierarchy prevents the delegation
 
of authority.
 

It is of no use to say that these are outmoded attitudes that must
 
be discarded. These are ethical imperatives. Where social tensions and
 
the slow course of social change have not yet eroded these attitudes, pro
gress in techniques will be greatly impeded unless someone is creative
 
enough to adapt organizations so that they can accommodate these ethical
 
imperatives and still be effective in new economic tasks.
 

Another example: traders often have the liquid capital which might

finance economic change, but the "trading mentality" prevents them from
 
using it for this purpose. By trading mentality I refer to the attitude
 
of trusting no one and of regarding each transaction as a separate act
 
in which the maximum immediate gain should be made, These attitudes are
 
not illogical. For social and historical reasons, trader-financiers are
 
a class apart in every traditional society, distrusted by the society as
 
a whole. (The distrust is often justified0 ) In self-defense, they will
 
do well to keep their assets in hidden and liquid form, which cannot be so
 
easily levied on, rather than to put them into large recognizable productive
 
plants which might be confiscated or taxed heavily. The devising of social
 

,	institutions to overcome this barrier is not a technique that can be borrowed
 
from the West.
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Absence of Creativity
 

In short, creativity as real as that in the original industrial revolution 
is required for technical and economic progress in traditional societies, and 
in the main it will have to be creativity by the members of the society, for 
outsiders are peculiarly ill-suited to solve some of these problems, even if 
they were creative enough to do so. It is pertinent, therefore, that creativity 
seems to be in shorter supply in traditional societies than in socially and
 
economically changing ones, Creativity involves, in addition to intelligence 
and energy, such characteristics as pleasure in facing and attacking new 
problems, agseppe of any sense that one must seek someone else's judgment 
before judging what will work, and a knack of seeing that familiar elements 
mean new things, lead to new conclusions, and can be organized in new ways.* 

From the discussion of elite values and attitudes above, it is fairly
 
clear that such creative individuals as appear among the middle and upper
 
classes of traditional societies are apt to channel their energies into some
 
field other than technological progress--war, politics, philosophy, etc.
 
There is an added difficulty. The dependence on tradition, custom, and a
 
hierarchy of authority which are characteristic of traditional societies are
 
not conducive to creativity, and the environment in which the members of
 
traditional societies grow up tends to inculcate uncreative personalities
 
in them While the relevant evidence is qualitative and subject to some,
 
controversy, there is a fairly impressive body of theory and empirical
 
evidence to suggest that the incidence of creativity in fully traditional
 
societies is much less than where cultural conditions are different.
 

Now this is not an unalterable situation. Where social tensions appear
 
in traditional societies, and make the social structure of the traditional
 
society seem undesirable and inequitable to some groups, these tensions seem
 
not only to create new values in individuals from generation to generation
 
but also to raise the level of creativity.
 

This circumstance is not one on which the administrator of economic
 
or technical aid can have a rapid impact; the passage of time is a necessary
 
ingredient in such personality changes, However, economic growth can go
 
forward at some pace within any social-political-cultural milieu, and by
 
being aware of the causes and nature of social and personality change, the
 
aid administrator can act more intelligently within the situation he finds,
 
and can thus make the pace faster than it would otherwise be.
 

HOW TRADITIONAL SOCIETIES CHANGE
 

Contact.With the West
 

'It hardly needs argument that the most powerful instrument for change
 
which has operated on traditional societies has been contact with the West
 

*"Scientific genius is the capacity to be surprised."--Poincare, quoted 
in Creativity and Its Cultivation, Harold H. Anderson, ed., New York, Harpers, 
1959, p. 48; Creativity involves "openness to experience," Carl R. Rogers, 
lc. Cit., p. 75. 
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and specifically the disruption of the traditional social order of almost
 
all of these societies by Western intrusibn, conquest, and administration.
 

Knowledge of Western techniques obviously greatly increases the
 
possible speed of technical progress. For even though adaptation of-Western
 
methods is necessary, the fact that they exist to be adapted makes possible
 
far faster material advance than if the traditional societies were isolated
 
from the West and had to go independently through a process of technical in
vention parallel to that which the West has already gone through, This is
 
true even though the traditional societies will also invent methods of their
 
own, as Japan has done repeatedly.
 

For this reason, it seems certain that instrusion by the West has
 
accelerated technical progress. Colonial rule disrupted the traditional
 
social order and culture so basically that Humpty Dumpty can never be put 
together again. Social incoherence and chaos result in the revolt against 
colonial rule, from the frustrations and hatreds caused by that rule, and 
there are some tendencies inimical to economic growth in that social in
coherence and chaos; yet in their search for power and thereby dignity the 
ex-colonial peoples are apt to move toward technological progress more 
rapidly than if their traditional societies had never come in contact with
 
the West.
 

But that intrusion by the West, and an attempt to impose Western 
values, knowledge, and social forms on the non-Western societies by force, 
has brought or will bring technological progress more rapidly than mere 
contact with the West without intrusion is much more doubtful. In fact,
 
the contrary seems to be the case.
 

The evidence that can be adduced most simply and briefly is that 
of the four largest Asian nations, Indonesia, India, China, and Japan. 
Indonesia and India, which were conquered, have had the longest and most 
intensive contact- ith the West. China, which was forced to submit to the
 
establishment of Western beachheads along the coast and to accept trade be
tween the interior and the West, has had the next longest and most intensive
 
contact, while since 1600 the rulers of Japan effectively prevented almost
 
all contact with the West. Further, most Westerz{ capital, and over the 
longest period, has been invested in Indonesia and India, next most, over
 
a shorter period but still a century or more, in China, but literally none 
in Japan until her economic modernization was well under way. But the order 
of entry on economic growth has been, first Japan; next, seventy or eighty 
years later, China and India, with the growth of China (in spite of her 
current serious difficulties in agriculture) more vigorous than that in 
India; and, last of the four, Indonesia, which indeed shows no evidence of 
growth at present. 

As between India and Indonesia, the difference may be due to the less 
advanced -state of the Indonesian material culture before the European in
trusion--the lesser base from which to start in Indonesia, but as between 
India, China, and Japan, the difference must be due either to the deterrent 
effects of intrusion by the West, pre-existing differences among the cul
tures of the three societies, or to other differences in their histories.
 
I shall suggest both that intrusion has had deterrent effects, and that
 
Japan's relationship to the West was singularly conducive to economic growth.
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The Importance of Selected Groups Within the Society 

The sketches of the transition to economic growth in several countries
 
presented early in this essay suggest that economic growth has been led, not 
by individuals distributed at random throughout the society, but dispro
portionately by individuals from some distinctive social group-or groups.
 
Consider this fact for a moment further. 

In the last half of the eighteenth century, Nonconformists formed
 
only about seven per cent of the population of England and Wales. The 
Scottish dissenters from the established Presbyterian church hardly formed
 
a higher percentage of the population of Scotland, It is a fact of signifi
cance for the study of economic growth, that, judging by a sample study of
 
British eptrepreneurs made by the writer, these groups provided one half of 
the innovating entrepreneurs in Britain in the eighteenth and nineteenth
 
centuries. In proportion to their number in the population as a whole, 
these dissenting groups provided more than ten times as many innovators as 
did the rest of the society.
 

Consider next the case of Colombia, The Spanish conquistadores 
came to Colombia during the 1530's. They readily conquered the Indians 
and occupied the high plateau around the present Bogota (the Sabana), the 
valley of the upper Cauca river (known simply as the Valle), and the valley 
of Antioquiao They were in search of gold and adventure. They found little 
gold or silver on the Sabana or in the Valle, but they did find healthful 
fertile lands, and set themselves up as gentry on large estates or ranches. 
The Indians, whom they took under their guardianship to save their souls, 
performed the manual labor, In Antioquia they found some gold and silver, 
and thereafter the continued quest for this received must greater relative 
economic emphasis in Antioquia than on the Sabana or in the Valle. They 
found it impossible to keep their small mines manned with Indians and with 
the Negro slaves they brought from Africa, and, presently, increasingly 
they became mine workers themselves, 

The conquistadores in all three areas were predominantly from the
 
lower socio-economic classes of Spain, not the higher. When the occupants 
of the otlher two areas became landed gentry or cattle ranchers, with the 
fervor of new insecure elite they felt and expressed contempt for their 
grubby neighbors in Antioquia, who labored with their cwn. hands, a feeling 
manifest in the literature and historical writings 6f the eighteenth and 
nineteenth centuries, The Antioque-os, on the other hand, conscious of 
their equal claim to Spanish blood and culture, felt resentment at the 
attitudes of superiority
 

During Colombia's colonial period, the central colonial city was 
Bogota,. and after independence Bogot6-vns the national capital. The
 
Bogotanos had far greater contact with the various countries of Western 
Europe than did the Antioquernos, Further, access from Cali, the main
 
city of the Valle, both to Bogota'and to the Pacific was somewhat better
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than that from Antioquia and its main city, Medellin. Of the three areas,
 
Antioquia was the most isolated. Yet as economic growth has proceeded in
 
Colombia, it has'turned out that, out of all proportion to their numbers,
 
the Antioquenos are the innovating entrepreneurs.
 

Research now under way by the writer suggests that in Japan, while
 
the innovating entrepreneurs came more widely from various groups of the
 
population, here too they probably came disproportionately from certain
 
groups that under the social and political rules laid down by the Tokugawa
 
had steadily lost their previous social status from 1600 on This state
ment must, however, remain tentative until the research is completed.
 

No study available to me indicateN clearly whether the Old Believers
 
were active in nineteenth century economic innovation in Russia in numbers
 
greater than in proportion to their number in the population. The historical
 
research necessary to answer this question has not been done, However, in
 
view of the historical references to their activity, it is probable that
 
they were.
 

The essential characteristic of the innovating groups is not re
ligious dissent or adherence or non-adherence to any given religious creed. 
In England they were Protestant Dissenters; in Russia (if the Old Believers 
were indeed the most innovational groups) adherents to traditional aspects 
of the Orthodox creed; in Colombia, like the rest of the population, fervent
 
Catholics; in Japan, presumably Shintoists and Buddhists, What seems of
 
central importance is that they were a group that had had a secure place
 
in the traditional society, and then under new circumstances found that
 
place spurned, derogated, or taken away by other social groups. That is,
 
what seems conducive to the changes in personality ( in creativity, values,
 
and view of the world) which stimulate innovation is that the group shall,
 
so to speak, be ejected from its erstwhile place in the traditional society,
 
and feels impelled therefore to find some new field in which to prove its
 
worth (old avenues to accepted social status having been closed to it).
 
Men seem to be as much pushed as pulled into economic advance,
 

I suggest therefore that one of the differences among societies
 
thdt is important in explaining the appearance of non-economic growth
 
is whether internal social tensions of this sort developed, which served
 
to push some group to new fields of endeavor,
 

Japan
 

In the case of Japan, not only did severe internal tensions develop.
 
In addition, all Japan felt threatened by the West, for the Japanese knew
 
well that Western power had gobbled up South and Southeast Asia, Indonesia,
 
and the Philippines, and had humiliated China, Japan felt its dignity
 
threatened by the West, All of Japan, that is, felt the same relationship
 
to the West that derogated social groups in Britain, Russia, and Colombia
 
did to the country as a whole, This dual set of pressures in Japan may
 
explain Japangs very rapid growth.
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The Impact of Colonial Rule 

While colonial rule brought contact with Western ideas, and disrupted 
traditional social order and culture, it had one effect inimical to economic 
advance. Colonial administrators and businessmen (in part inadvertently) 
hacked up and cast aside as though they were dung the economic, social, 
political, and religious institutions of the governed peoples. For example, 
by introducing the ownership of land in fee simple they swept away systems 
of land use on which the family 0s economic security and its right to a place 
in the community depended. They humiliated the leaders on whom the people 
depended for guidance and for contact with the spiritual powers. They 
committed sacrilege on sacred temple grounds. They did these things in the 
name of progress, which is to say, because of their contempt for the in
digenous religion and the wishes and purposes in life of the indigenous 
peoples. More important, they typically treated the people of the conquered 
nation as inferiors, who by virtue of their skin color were unworthy and 
might appropriately be humbled, The emotional impact of all this cut deep. 

These are relationships of the immediate past and the present, not
 
of history. They were characteristic of colonial rule by the British, as
 
well as by the French, the Dutch, the Belgians, the Spanish, and Portuguese. 
There were differences in the degree of harshness of administration, but 
little in the fundamental impressions conveyed to the conquered peoples.
 

Two results of this relationship are pertinent. 

One is that if members of the colon:9L society accepted the Western
 
ways of life and the Western view of life, in doing so they were implicitly
 
agreeing with the Western evaluation that they themselves in their previous
 
culture were worthless. Indeed, the matter went farther than this, for 
they found out that no matter how Western they became the colonial admini
strators and businessmen still treated them as inferiors. Thus if they
 
accepted Western culture they were admitting that of their essence they 
were inferior, I suggest that this situation has created emotional blocks 
which have made it difficult for indigenous individuals to perform effectively 
functions of the sort they associate with their colonial rulers, no matter 
how much they want the result.
 

The other is that they suspect the motives of Westerners in offer
ing them technical advice. Throughout a long colonial history, Westerners 
had shown contempt for the purposes and values of the indigenous people, 
and had used them for their own purposes, Why should it now be supposed 
that Westerners were doing anything different? Anthropologists cite
 
numerous cases in which attempts by employees of the central government in
 
low-income societies to introduce improvements in methods and practices
 
into the villages have failed. New wells have not been used; new seeds
 
used as feed; methods of improving sanitation disregarded; etc. Anthro
pological studies have shown that the reason has often been that the chief 
contacts of the central government with the villagers for decades or
 
generations had been to collect taxes, to enforce landlords0 demands, to
 
collect a levy of men for the army, etc. Automatically,- unconsciously, the
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villagers assume that no good for them can be intended by the central govern
ment, and these gut reactions make them unable to consider with their minds'
 
the possible benefits of what the governmental agents now offer. Similarly,
 
colonial peoples have breathed in with their mothers' milk the perception
 
that Westerners wish merely to use them. As a result, technical advice 
provided by Westerners may be shed as an oilskin sheds water--and all this 
in spite of desire to gain the productivity and power of the West. 

The Value Placed on Power
 

To avoid misunderstanding in this summary statement, let it be noted
 
as it was noted concerning a previous point that these tendencies are not
 
absolutes. In any society there are deviants--individuals who because of
 
the idiosyncracies of their individual lives have partly rejected the 
traditional culture or are ready to do so. And this is no doubt true in
 
some degree, even though a small one, of virtually every individual. The
 
barriers .createdby colonialism are important ones, but there are contrary

tendencies, One of the contrary factors is that in every culture of any
 
historical importance that anthropologists have studied, high value is placed
 
on power. Now, the characteristic which Westerners manifested in supreme
 
degree in traditional societies was power. This attracts indigenous peoples
 
to Western ways of life, and this attraction counteracts at least to some
 
degree the considerations which make Western ways of life repugnant. This 
attraction no doubt differs among individuals, being greatest, as has been
 
noted, among individuals and groups who for some reason are unhappy with
 
their position in the traditional society.
 

Culture May Change Rapidly 

Moreover, there is evidence that culture can change with great 
rapidity. The most spectacular evidence is provided by Margaret Mead in
 
New Lives for 01do After World War II, revisiting the Menus on a small
 
island in the Admiralties whom she had visited two decades or so earlier, 
she found that their culture and social structure was undergoing drastic 
change year by year. The imediate cause was that in World War II they 
had seen the might of United States armies, and decided to westernize.
 
This is an extreme case, The Manus had been exposed to the presence of
 
American soldiers in numbers perhaps one hundred times as great as their 
total population, and using lavishly the seemingly inexhaustible and in
credibly impressive equipment of modern war. Moreover, the changes which 
Dr. Mead observed may be more superficial, and less eradicative of the 
basic culture, than appears on the surface. One would like to wait another 
two decades, and see whether basic traditional features had reasserted them- .
 
selves. But with all the qualifications one can conjure up out of caution,
 
the speed of change is impressive. And even though this is an extreme case,
 
it illustrates the principle that even radical social-cultural change may
 
occur rapidly.
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UNITED STATES POLICY AND OPERATIONS 
MORALS FOR 

Nevertheless, the tenor of the discussion above may be discouraging 
to practitioners of the giving of aid to development. For the typical case 
seems to be that economic growth gained momentum only after a process of 
social and cultural change of many generations. If so, it may seem of little 
use to extend economic and technical aid if conditions in the society are not 
conducive to economic growth, and hardly necessary if they are. 

However, the bare statement of these extremes may suggest the fallacy
 
of the viewpoint stated. Almost all underdeveloped countries are somewhere
 
between the extremes. Conditions are somewhat conducive to gr6wth, and some
what deterrent, The differences are matters of degree. The number of rather
 
creative individuals varies, but everywhere there are some. Within a fairly
 
wide range of the available amount of economic and technical aid, economic 
growth will proceed faster in almost all underdeveloped countries if more aid 
is given than if less is given, provided that the aid is extended in an effect
ive manner. Awareness of the interrelations between social-cultural conditions
 
and technical and economic progress should make the practitioner of aid less
 
facile in his approach to the problem, less inclined to assume that a goodly
 
amount of aid should accomplish the desired result in a few years if the
 
recipients are sensible. It should make him more appreciative of the creativity
 
which he and his colleagues need to manifest if their help is to be effective.
 

Various suggestions for United States policy and operations in economic 
and technical aid suggest themselves, some narrow in scope, some broad, some 
simple, some complex. 

Effect of the United States Policy Stance
 

Since World War II, the United States unfortunately has strongly con
veyed the impression to the low-income countries that we have no respect for 
their purposes in life, but rather .wish to use them for our purposes. We have 
conveyed this impression partly because they are allergic to anything that 
suggests it, and a small incident makes a big impression, but perhaps mainly 
beqause, unfortunately, it has been true. We have made military alliances 
and encouraged rulers to muster up large armies for our purposes, not purposes 
which the peoples felt were theirs--purposes which might plunge them into a 
war which they felt was not their concern. (After their colonial experience, 
that they should be neutralist rather than pro-Western is not surprising.) 
We have associated ourselves with repressive rulers, who used our arms to
 
maintain their power. We are commonly thought in Latin America to have inter
vened with force in Guatemala to obtain the overthrow of a duly elected
 
president, Arbenz--a president, moreover, who was thought to be moving forward
 
rapidly with plans for land reform, while under his successors Castillo Armas 
and Ydigoras action stopped. We have in the past refused aid.to Brazil to
 
develop a national petroleum enterprise, and Brazilians and other Latin Americans 
believe the reason is that it would compete with our private oil companies. 
And so on. 
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I suggest that reversing this image of ourselves is not only in our
 
national~interest on broader grounds, but would probably make our development
 
assistance more effective, We have now voted in the United Nations in favor
 
of an investigation of Portuguese administration in Angola, and seem to have
 
taken a stance in favor of neutralism in Laos, abandoning our support by arms
 
of a prince for whom there is no evidence of great popular support. A few
 
dozen other similar reversals in policy may have as much effect in making the
 
work of technical advisers in say India, Nigeria, or Colombia effective as the
 
technical competence of the advisers, We cannot wipe out rapidly unconscious
 
attitudes inculcated over a lifetime, but the image we cast currently certainly
 
has, as an important byciproduct, some effect on the degree to which our technical
 
advice takes hold,
 

Various Specific Suggestions Concerning Technical Assistance
 

l. Do not feel suerior, A matter related to that discussed above is 
the impression cast by the individual technical assistance expert concerning 
his own relationship to the persons he is advising, Insofar as the indigenous 
individuals receive the perception that the adviser feels that in essence he 
is superior, the unconscious barriers rise; the gut assumption of the indigenous 
individual that the adviser is interested in his own purposes comes into play; 
and the technical advice tends not to take. In an orientation talk by a friend 
at the time when I was entering a low-income country, I was advised not to let 
the people feel that I thought I was superior. Clearly, the implication was 
that I was superior, but should not show it. Where that attitude prevails, 
indigenous individuals will not be deceived, and a block to effective technical 
assistance will be created. Technical assistance experts should be people who 
understand that they are not superior, but merely happen to have some knowledge 
and skills that can be of use. 

This understanding can be inculcated only in small degree by orienta
tion programs. The view of the world which includes "cultural arrogance" is
 
deeply built into personality, just as the attitudes of individuals in tra
ditional societies are. The American who is culturally arrogant when he
 
accepts a position in an American foreign assistance agency will still be
 
culturally arrogant after an orientation course, I suggest therefore that
 
a selection procedure that employs sophisticated examination of prospective
 
aid officials would be a highly useful addition to the personnel procedures
 
of the agency.
 

2, Start from their viewoint It is an important principle of
 
administration as well as of education that an individual will not learn
 
effectively unless he is being helped to do something he wants to do, 5 The
 
principle is of great importance in technical assistance, The technical
 
adviser must try to understand the complicated set of goals of the recipient
 
of technical assistance, and must help him attain what he wants, not what
 
the American thinks he ought to want,
 

The importance of the ethical values of the indigenous culture, the
 
appropriate relationships between inferior and superior, the need for appropri
ate relationships to one's community and to the spiritual powers, and other
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cultural factors, have been suggested above. The indigenous individual probably
 
wants increased efficiency, but not at the cost of other goals that are impor
tant to him and alien to the American If he is to attain increased efficiency,
 
he must do so within the framework of relationships dictated by his moral
 
values; sense of identity, and obligations to his fellows and the spiritual
 
powers. The American who feels that his'technical method of doing a job, and
 
of organizing the enterprise for its doing, is the most efficient way, and
 
that his job is simply to show the indigenous individual'the efficient Western
 
way, has partly failed in his job before'he starts, The adviser's job is to
 
learn the context within which the indigenous individual operates, and to be
 
creative in adapting advanced techniques so that they will function within that
 
relationship. For example, the adviser who tries to organize a factory as it
 
is organized in the United States, or who suggests that authority must be
 
delegated in a governmental ministry as it is in the West, because that is the
 
way itworkswell in the West, or who suggests that the-procedure of economic
 
programming should embody relationships between ministries and planners parallel
 
to those by which the United States Bureau of the Budget operates, has largely
 
defeated himself before-he starts to advise. Creativity is necessary among
 
advisers, as well as within the indigenous culture,
 

If feasible, every technical aid mission should have one member who is
 
sensitive to cultural determinants of behavior and can give advice concerning
values and relationships and unconscious attitudes governing behavior which
 
would not occur to other mission members, He will also need to advise the
 
other mission members about their unconscious attitudes and motivations, for
 
many-of their difficulties will arise from attempting, consciously or uncon
sciously, to impose values which they regard as laws of'the universe but which
 
in fact are elements of Western but not of traditional culture, Ideally every 
mission should have an anthropologist-psychologist, and one who is acquainted 
with the culture, or with related cultures, when he begins his job. This of 
course is a counsel of the ideal, Moreover, often a professional anthropolo
gist who is available for such a position may be an individual who has learned 
the verbalisms of his craft, but nevertheless does not understand either him
self or the functioning of culture. Here as in some other circumstances, a 
little learning is a dangerous thing. 

If, as I believe, there are so few persons qualified for this function 
by training and capability that a competent individual cannot be obtained 
for each mission, then a more feasible substitute is to have a small group 
of such individuals operating in a staff capacity out of the Washington 
office. They may be able to do field studies, to analyze difficulties, and 
to elaborate in a perceptive, practical, specific manner the observations 
which have been summarized imperfectly here in general terms. 

These comments should not be taken to imply that Western techniques 
must always be-carried on within a traditional frame of values, On the 
contrary, once Western techniques have infiltrated into the traditional 
framework, and the degree to which they can further some of the aims of 
indigenous individuals is appreciated in practice, further pursuit of them 
will inexorably alter traditional values, But this alteration occurs in the 
process of living, and from one generation to the next. It cannot be brought 
about by verbal exhortation by an adviser, which usually has an effect contrary 
to its purpose. 
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3. Be their creature. As one technique to lessen the barrier created 
by the unconscious assumption that the Westerner is serving his own interests, 
it seems useful to create a -relationship by which as many technical advisers 
as possible are not members of a United States technical aid mission in the 
country, but rather are creatures of a governmental agency of the country. One 
technique is creation of a trust fund out of which the host government employs
 
the men, so that they do not report to someone in the United States Embassy.
 
Whatever the devices necessary, achieving this relationship is useful.
 

h 4. Find the individual. In some contexts, technical advisers have
 
the opportunity to select individuals or groups with whom to operate. An
 
adviser assigned to a Ministry may be free to operate with any of a number
 
of officials within the Ministry. An adviser who is to train a group of
 
young people may have some discretion in selecting members of the group.
 
And so on, In the first case, it is only sensible to work with the official
 
who is most amenable to being helped, assuming that his post is important
 
enough to make helpinghim sufficiently useful. In the second case, more
 
delicate problems arise.
 

I The comments above about the tendency of innovators to appear in a
 
socially rebellious group might suggest looking for such a group. This,
 
however, is dangerous procedure. Indigenous peoples may remember a colonial
 
policy of divide and rule; even if they do not, they are as acutely aware
 
as a visitor could be of the tensions within their society. Any overt ten
dency to select for attention one group which is somewhat at odds with the
 
rest of the society, may create antipathies which may destroy the program.
 

"Moreover, while a disproportionate number of innovators may come from some
 
socially rebellious group, such individuals are also found scattered through
out the population. Even in the extreme case in England, in which the
 
Dissenters provided half of the entrepreneurs, the rest of the population
 
provided the other half, The safest advice for intruders from the outside
 
is: if you have freedom of choice, select individuals who seem most capable
 
and most receptive to advice, but only within the rules of behavior of the
 
society, Here as elsewhere, creatively adapt to the situation you find; use
 
only rules of selection which you are willing to discuss quite openly with
 
the authorities of the country. These rules, of course, may involve re
jection of nepotism and other "favoritism," but only insofar as you are able
 
frankly though discreetly to discuss this situation.
 

5, First convince the "reference grouD," Each of us carries around 
in his head a sense that the good opinion of certain individuals is more 
important than that of others. Many of our actions are guided or greatly 
influenced by the awareness that individuals or groups whose approval we 
desire would or would not approve of what we are contemplating doing. Thus 
a young boy may be conscious of the attitudes of his parents, or his boy 
playmates, or (at a certain age) the girls he knows, or, in various com
partments of his behavior, of all three. A scholar may work primarily for 
the approval of other scholars in his field. A professional or technical man 
in a ministry may value professional approval. A peasant may be guided by the 
values of his fellow villagers and especially of the village priest or monk.
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A government official of an underdeveloped country may be conscious most of all 
of therattitudes of European elites (though if he is,he is somewhat isolated. 
from his own culture and may lose his influence there). And so on. 

The individual or group whose approval each of us consciously or un
consciously seeks is termed his "reference group." The work of an adviser
 
will benefit if he is able to discover the reference group of the person he 
is advising. If the reference group is a local individual or group, and if 
that person or persons can be shown the advantages of a method or course of 
action, then the person being advised will sense that he will have the approval
of his reference group if he adopts it, and it will have become something he 
wants to do. In short, approach the influential individual first, if the 
situation permits, 

6.' Do not exnect 'to change the culture. A layman, impressed with the 
importance of culture, and assuming that the way to bring about changes in 
attitudes is by education, might think that the key to progress lies in induc
ing the host .government to introduce a school system in which the virtues of 
thrift, the laws of science, the dignity of manual labor, the fascinating
character of the physical world, the equality of all men, etc., would be 
taught. 

However, the expectation that such education will change basic
 
attitudes arises in large part from a misunderstanding of how the basic 
attitudes of personality are inculcated. They are inculcated only in small
 
degree by the conscious mental learning of school. In the main, they are 
inculcated by conclusions about the best way to meet the problems of life
 
which the child unconsciously draws between the ages of zero and say six or 
eight, and perhaps especially before the age of five. There are generaliza
tions about the nature of the environment in which he lives and the best way 
of defending himself from its dangers and taking advantage of its opportunities. 
Few things impress modern social and clinical psychologists more than the power
ful ability of even the youngest children to generalize from the clues of their 
immediate environment, and the strength and persistence of the behavior patterns 
which they thereby build into their unconscious processes. 

The aspects of that environment which are most influential in forming
the child's personality are the personality and behavior of his father and 
mother and other persons equally close to him--not what they consciously do 
with respect to him, but what unconsciously they do and are, and how satis
factory all this seems to the child. While every event throughout life makes 
its impression on the individual, these early years are extremely important. 
Even in later years, general interpersonal relationships and ways of behavior
 
in the society are much more important in confirming or altering earlier
 
attitudes than are mental acquisitions during the process of education. The 
influence of school, in building on basic attitudes, and in providing facts 
and tools, is tremendous, but it should not be assumed to be the major cul
ture-moulding institution, 
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The technical adviser must realize that in the main he cannot mould the
 
culture, but must creatively adapt himself to make new techniques work within 
it. If he possesses enough genius to do this, hemay be amazed at his effect
iveness. And each of us has a tiny bit of genius; each of us may perceive some 
bit of reason why our technical advice fails, and by perceiving that bit of the 
truth become more effective than otherwise. 

7. Th6 evaluation of projects Finally I would suggest that in evaluat
ing projects for economic aid (as distinguished from technical aid) the inter
relationships between social-cultural and technical-economic change must also 
be considered. At times, projects are proposed and intensely desired by the 
government of the underdeveloped country which as analyzed by technical and 
economic experts of the United States are poor projects--or worse. For example, 
economic advisers are often baffled by the altractiveness of steel mills to 
countries which have no economic sources of iron ore or coking coal. 

These projects satisfy emotional needs. These needs cause the officials
 
of the country to persuade themselves that the projects are good, almost re
gardless of the economic and technical considerations presented to them. Since
 
rejection of requests for aid for such proposals is apt to arouse the old sus
picion that the United States does not want the country to become strong, but
 
wants to keep it in an inferior status, a problem is created.
 

I suggest that if in many other ways the United States and its employees
 
in the country have created the perception that they do respect the purposes

and values of the indigenous people, it will be easier to reject such proposals 
without damage, for the individuals of the country will be the more able to per
ceive that the United States has reasons which do not imply contempt for the 
purposes and values of the country. 

On the other hand, the United States should be slow to reject projects
 
merely because they seem to be less advantageous than some others. The fact
 
that a project is desired (by representative officials who reflect public
 
attitudes, and not by an eccentric individual or for personal or class gain)
 
is in itself a consideration of some importance in favor of the project. If
 
a project will raise material income somewhat less than would another project,

but will raise psychic income more, the latter should not be ignored. Of 
course, the situation may be more difficult than this. Projects which are
 
desired because they satisfy needs for dignity, prestige, etc., may not pro
duce any economic benefit; they may be economic burdens, What is desired may
 
be the symbol, not the function The questions involved are complex; all that
 
I am suggesting is that a purely economic and technical analysis is inadequate.
 

SOME OBSERVATIONS ON POLITICAL STABILITY AND CHANGE 

The discussion so far has, in appearance at least, dealt with technical
economic rather than political change. It has done so for three reasons, One 
is that the writer feels more competent to discuss economic than political 
change, A second is that whereas the United States is as interested in political 
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development as in economic development in the economically underdeveloped
 
societies which we are aiding, our aid is specifically aimed at promoting
 
economic growth. We do not purport to intervene in the process of political
 
change. The thikd is that, after all, the neglect of political change is'
 
in part a mirage. Most of the generalizations concerning economic change
 
stated above apply also to any other type of basic change in a social system,
 
and specifically are as pertinent to political as to economic change.
 

Political Stability in a Traditional Society
 

Specifically, then, in a fully traditional society, the sense of im
potence .in the face of their physical environment that is felt by individuals 
in the society, the relief from anxiety they feel at being able to depend on 
the judgment of a superior, the satisfaction they feel at being able in turn 
to dominate inferiors, and their lack of creativity, all cause the hierarchical 
and authoritarian structure of traditional society to be satisfying to them. 
If, in addition, each class in the society--peasants, craftsmen, lords, warriors, 
the learned--feels that its place in the society is understood and respected by 
the other classes, then there is little tendency toward either political or 
economic change. Strange though it may seem to us today, this was true in 
almost all peasant-based societies until two or three hundred years ago. 

Social Tensions as a Cause of Change
 

To the members of such societies, the way of life of other societies
 
did not seem attractive and did not exert any considerable stimulus toward
 
change. Even the perception that the members of other societies enjoyed a
 
higher level of living did not have a strong disrupting effect, since the
 
means by which they attained it seemed demeaning and repugnant to traditional
 
individuals. In Benjamin Franklings phrase, the whistle was not worth the 
penny. (When Europeans with their-un-Japanese and un-Burmese ways of be
havior first appeared in Japan and Burma, the Japanese and thaeflurmese both 
referred to them as barbarians, with precisely the connotation with which 
we use the term barbarian.)
 

However, through some historical change the function in life and the
 
desires and purposes of one or more classes in a traditional society may no
 
longer be respected by the classes above them or by'their fellows of equal'
 
social status. Instead, they may merely be used as tools to serve upper
class purposes or may be derogated by their fellows. Examples from England,
 
Russia, Japan, and Colombia were cited earlier in this essay. If these tensions
 
continue for some generations so that changes in personality occur, then the
 
-cement that held the society together is replaced by forces that tend to break
 
it apart,
 

The old social structure is then preserved only by the power in,the
 
hands of the upper classes, The discontented groups will look where they
 
can, including outside the society, for new ways of living in which they can
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prove their worth, force others to respect them, and perhaps satisfy the rage
 
that has built up in them. If the winds of history carry tothe discontented
 
groups of such a society the perception that they no longer have to submit to
 
their social lot, that they can take matters into their own-hands, then sooner
 
or later there will be a social and political revolution, gradual or abrupt,
 
peaceful or by force.
 

This is the change that has occurred in the world between the seven
teenth and twentieth centuries. In almost all of the economically under
developed societies of the world, during the past several hundred years the
 
sense that their place in society is respected was lost by most classes. It
 
was largely destroyed in every colonial society, where as I have noted above
 
the colonial administrators, no matter how kindly their rule, made abundantly
 
clear that they had little but contempt for the indigenous culture and the
 
social, political, and religious beliefs and desires of all'of the groups of
 
the indigenous society, Independence does not resolve the problem, for the
 
traditional social system is disrupted beyond rest6ration, and the people,
 
still aware of the derogation of their ex-masters, still seek for dignity,
 
proof of their worth, and prehaps revenge. Even in low-income societies
 
that were never fully colonial--for example Thailand and some societies of
 
the Middle East--though circumstances of history too complex 'to sketch here,
 
the upper classes no longer serve as the religious and social leaders of the
 
simple folk and provide meaning to their lives0 Rather, the upper classes,
 
in the main, have contempt for the function in the society of the simple
 
folk, and use them so far as they can merely as tools to serve upper class
 
purposes. This had happened before the twentieth century. 'Thenin the
 
twentieth century came the perception by the common people. of these societies
 
that they can do something about the lack of respect accorded them, that they
 
do not need to remain in roles in which they are not treated with dignity.
 

This situation need not result in revolutionary political change.
 
If the political repression is not too severe, and if discontented individuals
 
who no longer hold traditional values see ways in which they can individually
 
prove their worth, they may pursue them and the tensions may never rise to
 
the level necessary for political revolution. The individuals may, for example,
 
become economic innovators, and the growing commercial and industrial middle
 
class may accomplish basic social and political change gradually. But if the
 
political repression is great or if the upper classes are especially self
centered even at the cost of the general welfare, then tensions will build
 
up leading to political revolution, probably extremist. This, with quali
fications which brevity prevents stating here, was the cause of Communist
 
revolt in Russia, and a main reason why Communism was attractive in China.
 
It explains also the Castro-led revolution in Cuba and the-more moderate ones
 
in Egypt and Iraq. It may easily happen elsewhere.
 

Economic Growth a Cause of Political Instability? 

These considerations are pertinent to the question whether economic
 
growth causes political instability-whether by aiding economic growth we are
 



H-31
 

causing political turmoil and perhaps leftist revolution. The idea rests on 
the notion that the peasant or worker is inert and content tintil experience of 
a slight improvement in his life widens his horizons. Expectations rise faster 
than reality and he becomes rebellious. There is certainly a grain of truth 
in the idea, for it may be the beginnings of economic growth that first create 
the perception that one need not submit to the old indignities. In the main, 
however, the idea that there is such a relationship between the beginnings of
 
economic growth and political instability is a misreading of the contemporary 
situation. Typically, the peasant or worker is inert, not because he is con
tented or simply without any emotions, but because he thinks himself powerless
 
to change his situation, He has been contented for several generations. Grow
ing awareness of the possibility of social change has now been brought to him 
by the course of history; it is surely almost entirely independent of economic 
growth.
 

Even insofar as stirrings of economic growth are the vehicle by which 
the message is conveyed, the remedy is not to forego the attempt at growth. 
For awareness that they are not powerless will surely reach the peasant and 
worker in.the absence of economic change, even if slightly later, and their 
reaction will be the more extreme if nothing has previously been done to 
indicate that the world has regard for them, Opportunities for economic 
growth that reach the discontented groups are surely a counteragent to 
political instability, though"they may be an insufficient counteragent if 
the accumulated bitterness has grown too great. 

Economic Aid and Political Instability-


The relationship of economic and technical aid to political instability 
thus seems to be as follows: Economic and technical aid that create new
 
economic opportunities for the discontented groups in a society lessen the
 
tendency to radical political and social upheaval. However, insofar as
 
economic aid by the West reaches only the ruling elites, it conveys to the 
discontented groups below them the perception that the West serves the pur
poses of those elites and like them has contempt for the purposes of the 
simple folk. This perception increases the receptivity of the simple folk 
to extremist non-Western movements, conspicuous among them Communism. Our 
economic aid to Iran, in Guatemala, in Laos, and in some other countries, 
has perhaps had this effect. Thus the administration and the end-products of
 
economic aid are as important as its existence, The same malign results 
that follow from misdirected economic aid frequently follow from military
 
aid-much more frequently, indeed, than from economic aid--but this point 
has been made earlier in this.essay and need not be re-stated here.
 

FUTURE RESEARCH 

Three types of research are pertinent to the subject matter of this 
essay. One is research to advance our understanding of the nature of social 
-and cultural change. For this purpose, general advance of the social sciences 
is needed. It would be fruitless for the United States aid agency to carry
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out research for this general purpose. The agency may, however, wish to
 
commission research projects by academic or research institutions even though
 
the benefit if the research is successful will accrue only in the longer run.
 

A second is research into the reasons for alienation of public opinion
 
from the United States in an underdeveloped country, or conversely, improve
ment in the regard in which the United States is held. This complex research,
 
encompassing the various factors discussed above and others as well, is perhaps
 
not appropriately within the jurisdiction of the aid agency, though it should
 
certainly be an activity of the United States government.
 

Thirdly, there should be research into why specific projects of
 
economic and technical assistance did or did not work well. There is room
 
for a large amount of research into our past successes and failures. The
 
investigatory teams should include perceptive social scientists. We should
 
not assume that investigation which covers only the "practical"'aspects of
 
our successes and failures will be fully revealing. A dozen or two dozen
 
case studies, in the small and in the large, in the execution of which under
standing of social and cultural processes was reflected hand in hand with
 
understanding of administration might indicate reasons for the effectiveness
 
or ineffectiveness of our actions that would materially improve our effective
ness in the future.
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FOOTNOTES
 

1. Among the major contributions to the literature examining the re
lationships among the various dimensions of change within a society are the 
following: 

G. A. Almond, J. S. Coleman, etoal., The Politics of the Developing 
Areas, Princeton, 1960. 

K. Davis and H, H. Golden; "Urbanization and the Development of Pre-
Industrial Areas," Economic Develonment and Cultural Change Vol. III, No. 1, 
Octbber, 1954. 

Ho H. Golden, "Literacy and Social Change in Underdeveloped Countries,"
 
Rural Sociology Vol. 20, No. 1,March 1955o
 

D. Lerner, "Communications Systems and Social Systems. Statistical
 
Exploration in History and Policy," Behavioral Science, Vol. 2, No. 4,
 
October 1957
 

D. Lerner, with L. W. Pevsner, The Passing of Traditional Society
 
Glencoe, Illinois, 1958.
 

S. Lipset, "Some Social Requisites of Democracy: Economic Development
 
and Political Legitimacy," The American-Political Science Review, Vol. LIII,
 
No, 1, March 1959.
 

L. W. Shannon, Underdeveloped Areas, New York, 1957.
 

L. W. Shannon, "IsLevel of Development Related to Capacity for Self-

Government?" American Journal of Economics and Sociology, Vol. 17, July 1958.
 

L. We Shannon "Socio-Economic Development and Political Status," Social
 
Problems Vol, VII, No. 2, Fall 1959.
 

C, Wolf, Jr., Foreign Aid: Theory and Practice in Southern Asia
 
Princeton, 1960,
 

2. Before Coleman, S. Lipset has suggested the relationship and per
formed a similar exercise,
 

For Colemanus category Percent of population in labor unions, that of
 
Percent of labor force outside agriculture and service sector was substituted.
 
The data were gathered independently and no doubt differ from Coleman's in
 
detail, Coleman ranked his countries according to each of the eleven~indexes,
 
then took a simple average of the rankings for each country and derived his
 
composite ranking from it. Various alternative methods of averaging were used
 
in the M. I. T. research, to determine whether the method of weighting materially
 
affects the results. As among the different methods of weighting tested, it,
 
does not, Before weighting, the magnitudes (not indexes) in each of the eleven
 
categories-were first reduced to an index whose lowest value is zero by reduc
ing the magnitude for each country by the amount of the minimum one (thereby
 
reducing that one to zero), then dividing each either by (a)the maximum or
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(b)the mean of the resulting magnitudes. The methods of weighting tested then 
were: equal weighting for 'each of the five groups indicated in the text, using 
variant (a); the same, using variant (b); and each of these two variants, using 
only four groups, consisting of categories - and 7; 5 and 6; 9; and 10. Table 1 
is the first variant stated above. 

I have altered Coleman's classification of the following countries
 
according to their political structure: Coleman classed Cambodia, Venezuela
 
and Guatemala as authoritarian, and Iran as semi-competitive.
 

Like the tables, the textual discussion reflects suggestions by Coleman,
 
but it does not rest on his material to the degree that the basic idea of the
 
exercise and the preparation of the rankings does.
 

3. "Economics and Economic Development," Economics and the Policy
 

Maker - Brookings Lectures, 1958, 1959.
 

4. New York, William Morrow and Co., 1956.
 

5. For a discussion of this principle in industry, see Douglas McGregor,
 
The Human Side of Enterprise Cambridge, M. I. T., 1957, (reprint from "Ad
venture in Thought and Action," proceedings of the Fifth Anniversary Convocation
 
of the School of Industrial Management).
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Comments of Albert 0. Hirschman, Columbia University,
 
on
 

"A General-Framework for Analyzing Economic Growth" by
 
Everett E. Hagen
 

I have a great deal of sympathy with Everett Hagen's stress on the
 
need to understand better why some things are so uncommonly difficult in the
 
less developed countri~s; with his emphasis on the distance that separates
 
us, here in the industrial countries, not only from the rural masses, but also
 
from the ruling groups there; and I find many things he says about the "gut
 
assumptions" of colonial or semi-colonial people quite illuminating.
 

I do have a quibble or two with his basic hypothesis about the rela
tionship between the "ejected groups" and the beginning of economic growth.
 
A few years ago I wrote a comment on a paper entitled "Non-economic Factors
 
in Economic Development" in which Bert Hoselitz laid much stress on the
 
importance of minorities and other deviants for the emergence of able and
 
vigorous entrepreneurs. My criticism which, I believe, is also applicable
 
to the interesting turn Hagen has given to this idea took the form of two
 
questions: First, is the relationship reliable? In other words, aren't
 
there some deviants,, e.g., homosexuals or ex-convicts, who have not shown
 
particularly strong entrepreneurial inclinations? Must we then perhaps
 
entertain the Toynbee-type hypothesis of "optimum deviancy," with all the
 
attendant conceptual difficulties of defining the optimal point?
 

My other question relates to the direction of the causal nexus.
 
Hoselitz2 deviants or Hagen's ejected groups may well make for-economic
 
development, but development in turn creates an esprit de corps among its
 
principal agents and welds them into an identifiable group, with a personality.

and perhaps an ideology of its own. Ex post, itmay look therefore as though

the separateness of the group was a cause of development when in actual fact
 
it was its result. Historical examples of this type of relationship can easily
 
be given.
 

I am glad, in any event, that Hagen specifically warns us against

taking our lantern and looking for the deviants and putting them in charge.
 
Yet the logic of his argument certainly implies that the transfer of capital
 
alone would not work unless the ground is prepared-through the presence of
 
some such group. In this sense, then, Hagen's analysis is an extension of
 
Rostow's pre-conditions. He does not tell us whether he proposes to sub
stitute his set of pre-conditions for Rostow's or whether he considers his
 
set as pre-pre-conditions to Rostow's pre-conditions. I am anxious and,
 
what is more, I am worried. For when we add to the number of pre-conditions
 
we lengthen, by the same token, the list of potential obstacles to development.
 
The discovery of such obstacles comes in waves, usually after something has
 
gone.wrong. It is not surprising that after the Congo, Cuba and Laos, all
 
three recipients of large amounts of public or private capital in the past,
 
we should be riding the crest of such a wave.
 

The most articulate reflection of a new mood of disillusioln with our
 
past reliance on capital cum technical assistance is the recent article in
 
Foreign Affairs by Ambassador Galbraith. In it we are told that the devel
opment process can hardly be expected to be brought under way and that an
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infusion of financial aid and experts will be useless unless there be present
in the to-be-aided society (i) "a substantial degree of literacy" and an 
"educated 'lite of substantial size"; (2) "a substantial measure of social 
justice"; (3) "a reliable apparatus of government and .public administration"; 
and (4) "a clear and purposeful view of what development involves." 

This is a counsel of perfection. In no advanced industrial country
 
were these four conditions relized prior to industrialization. Moreover, if
 
these four conditions were found to be present in any country today, then that 
country could easily dispense with foreign financial and technical assistance; 
in fact, it should probably be an exporter of such assistance, with the United 
States as a recipient! 

The Galbraithian conditions should supply us, therefore, with a final 
reductio ad absurdum of one approach to foreign aid that has dominated our 
thinking during the whole postwar period: the "will to believe"--rooted
 
perhaps in the need to so persuade the Congress--that foreign aid is the
 
"missing component," the "catalyst" whose addition will surely bring the 
alchemy of the development process to its climactic reaction: self support,
 
"take-off," or bliss in general. The search for the components that have to
 
be in place so that foreign capital and technical assistance from abroad can 
play this sure-fire role has focused successively on monetary stability, on
 
a "favorable investment climate," on "integrated development programs," and 
lately on land and tax reforms. Our diagnosis has thus fluctuated wildly, in 
line with our own ideological preferences of the moment and with the lessons
 
of the latest disaster.
 

If only we paid as much attention to the successes as to the failures
 
we should have noticed that whenever development occurs, it does so invariably
 
in the absence of one or several of these "required" components- or pre
conditions. In 19th century Germany, it occurred without much primitive accumu
lation of capital and in Italy without the Protestant ethic, to mention some
 
of the earlier theories on prerequisites; and during the postwar period in
 
Brazil, it occurred in the absence of monetary stability, and in Colombia even
 
in the absence of public order, not to speak of land reform.
 

These experiences cast great doubt on the whole notion of pre-conditions
 
or prerequisites. In fact, I believe with Gerschenkron that the only general
ization we can make about the development of latecomers is that th&y will not
 
follow the sequence of their predecessors, but will insist on changing it
 
around or on skipping entirely some stages as well as some "pre-conditions."
 
Therefore, I continue to advocate that in our research we pay special attention
 
to the emergence and possible rationality of new or inverted sequences. When
 
we discover an "obstacle" such as poor public administration or uneconomic
 
land use, our job does not consist in merely advising its removal; we ought to
 
explore also how, by moving the economy forward elsewhere, additional pressure
 
(economic and political) could be brought on the obstacle to give way. The
 
analysis of sequences I have in mind should be as comprehensive as possible
 
and describe the interplay of economic, political and cultural factors.
 

I am at present engaged, with the support of the Twentieth Century Fund,
 
in the detailed analysis of sequences in economic policy-making around particu
lar problems such as land reform or inflation or regional imbalance in five
 
Latin American countries. In each case I am seeking answers to the question:
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At what particular point, under what combination of pressures, after what
 
kind of learning process, are new insights about the nature of the problem
 
acquired? When and why does it suddenly become possible to take effective
 
action after decades of ineffective legislation'and tinkering? I would be
 
very interested to find out if similar efforts have been or are being under
taken by-other social scientists.
 

But let me return to my theme. We iight as well reconcile ourselves
 
to the fact that we will-never be called upon to give aid to a country unless
 
it is afflicted with many, more or less loosely interrelated, facets of back
wardness or obstacles to development. In this view, aid is a way we have
 
found of getting involved in the recipient country's battle against these
 
obstacles. At first, the best we can do when joining the battle is often to
 
follow Napoleon's maxim "on s'engage; puis on voit." Little by-little, after
 
getting committed and "seeing," ie,, learning about the country's problems,
 
some hypotheses should emerge about the sequence in which a country is likely
 
to attack successfully the. multifarious obstacles. In the search for the best 
hypothesis, we should use what Dr. Carl Rogers, already aptly quoted by Hagen,
 
calls "client-centered therapy." The well-known similarity in characteristics 
exhibited by underdeveloped countries at any one stage of development is
 
matched only by the far less noticed variety of sequences and processes through
 
which they move from-one stage to the next. For example, the wide range of
 
means by which one particular obstacle can be overcome was strikingly if some
what inadvertently illustrated by Frank Tannenbaum when he wrote recently that
 
Mexico acquired a feeling of pride in its own identity and achievements through
 
its protracted revolution, whereas Brazil achieved similar confidence in its
 
own destiny through the publication of a book, namely Freyre's classic Masters
 
and Slaves.-


But there remains a serious question which is really the basic one to
 
which Galbraith was addressing himself. What if we have acquired the convic
tion that no further" progress is possible unless a corrupt government gets
 
ousted or a thorough-going land reform is instituted? Far be it from me to
 
say that such situations are inconceivable. But perhaps we are today a little
 
too ready to jump to this kind of conclusion. In reaction to the Cuban events
 
we wish to rid ourselves in a hurry of what Heilbroner has recently called
 
"American ostrichism," by which he means our earlier lack of' attention to the
 
social struggles and tensions which have so -important a bearing on the course
 
of development. At last, we have become painfully aware that it may be
 
impossible to effect-significant economic progress as long as our aid actually
 
strengthens those who are opposed to the social changes without which economic
 
advance is impossible or meaningless.
 

Naturally, if the situation is the one depicted in the Communist text
book where the government is entirely the expression of one homogeneously
 
reactionary and parasitic ruling clique while the country's popular energies
 
and developmental resources wait to be unshackled' through revolution, .then 
little can be said in favor of making aid available until the revolution has
 
taken over. If this is the situation, the best thing for the U S Operations
 
Mission to do is to join the rioting students or the backbush guerillas. But
 
ordinarily reality is not that simple: the government in question may be
 
unwilling to decree .(or its parliament may be unwilling to vote) certain
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reforms that we think are highly desirable, yet at the same time it may be 
anxious to undertake a variety of unexceptionable tasks of economic development. 
Now, if the reforms are as central to further progress as we think they are, 
these other tasks will either be impossible to carryout in the absence of the
 
reforms or they will make the need for the reforms even more compelling than
 
before. Both eventualities bring the reforms closer, for.they will either force
 
the hand of the government or hasten its downfall. 

In this perspective, our financial or technical help is justified,
provided we ourselves realize the kind of game in which we are involved and 
are not caught unawares by the outbreak of crisis. By helping in peripheral
tasks of economic development or by proving that they are bound to fail within 
the existing socioeconomic framework, we are actually waging a kind of guerilla 
warfare against the holdouts of reaction and backwardness at the center. From 
this point of view even the failure of a technical assistance mission can have
 
its uses: nothing demonstrates as clearly the need to undertake thorough-going 
land reform as the failure of an attempt to establish an equitable land tax
 
system.
 

Foreign aid does not necessarily always work to the benefit of the 
group that happens to be in power. It is desired by governments to enhance 
their prestige, but may turn out to undermine it. Frequently foreign aid is
 
requested to stave off reforms, but it may be made t6 accelerate them. The 
exploration and utilization of such disruptive and subversive potentialities 
of aid is perhaps particularly important for us as long as we are neither much 
given to guerilla warfare proper, nor apparently very good at it. In order to 
be able to use aid in this fashion and not to be unduly surpirised by the ex
plosive consequences, we should devise ways of giving aid in a fashion that 
does not imply a wholesale endorsement of the programs, objectives and values 
of the recipient government. We should learn--we have already done so in some 
cases, but are rather shamefaced about it--to cooperate with other governments 
in a variety of tasks,- fully aware that we and they are pursuing objectives 
that overlap initially only to a very small extent, This way of using financial 
and technical assistance implies techniques quite different from those toward 
which we are now gravitating. To underwrite a development program--which
 
appears to be the new formula, to be 'applied the world over--may be the appro
priate technique when there is a rather complete meeting of minds. But not to 
underwrite a development program may be just as importaht at times; and it need 
not mean the absence of an overall design on our part, or resignation to having
 
Just'a collection of random projects. It may be a deliberate choice to remain
 
aloof from full cooperation while giving support to certain aspirations. Per
haps research can-help identify different types of aid policies appropriate to
 
different constellations so that we will stop looking for the one best policy
 
applicable to all possible circumstances.
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COUNTRY PROGRAMMING AS A GUIDE TO DEVELOPMENT 

By Gerhard Colin and Theodore Geiger 

The recent reappraisal and reorganization of the U. S. foreign aid
 
effort have given increased importance to long-range planning for development.
 
Both the Alianza para el Progreso for latin America and Presidett Kennedy's
 
1961 messages to the-Congress on foreign aid are explicitly based,on the
 
premise that U. S. assistance of all types should be provided within the con
text of "carefully thought through programs tailored to meet thecneeds and 
resource potential of each individual country (Special Message of March 22, 
1961)-," In the same document, the President stresses the principle that 
"long-term planning and financing is the only way to make meaningful and
 
economical commitments," Thus, the U. S. government seems committed to a
 
poJidy of using long-range development planning as a major essential component
 
of its foreign aid strategy,
 

Well-conceived planning and programming can be of great usefulness in 
the process of economic and social develolment, and the current emphasis on 
them is a welcome change from the previous attitude of the U. S. government " 
agencies concerned, After its successful use in the European Recovery Program
 
(1948-52), planning fell into disfavor in the Uo S. government, and during the 
1950's it was not encouraged in the underdeveloped countries receiving U. S. 
aid. In contrast, the danger today is that the current enthusiasm for planning 
may inadvertently produce undesirable results at the opposite extreme. Too much 
reliance may be placed upon plans and programs that have been hastily prepared, 
on the basis of little or no data, and which the governments involved may not 
have either the intention or the ability to implement. Planning may be re
garded as the panacea to all development problems, with inevitable disappoint-. 
ment when it fails--as it must--to fulfill this unrealistic expectation. Plans 
will be of little use if they are presented in unnecessarily technical forms; 
in addition to their possible lack of realism, such esoteric documents may be 
ignored or resented by the administrators on whose cooperation their imple
mentation depends. Government planning will also fail if the development
 
plan or its constituent programs are too rigidly enforced without regard to 
changing circumstances or are not adequately related to private, decentralized,
 
economic decision-making and activity, If the high hopes currently placed in
 
planning are unfulfilled, a reaction may occur which could result in the loss 
of much of the progress currently being made in imlroving development methods. 

These dangers would be lessened by a better understanding of the proper
 
role of planning and of the ndture,and applications of effective planning 
techniques, including implementation of the plan. This paper is an attempt 
to outline the kinds of planning that are useful in the process of economic
 
dvelopment, and to suggest some of the main problems, related to planning 
and planning techniques, on which research is needed.
 

Definitions
 

In this paper, the terms""country programming" Lnd "development planning"
 
are used synonymously, They refer to deliberate, rational, continuous efforts 
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by governments to accelerate the process of development and to channel it
 
into desired directions by means of the comprehensive and detailed cliice 
of objectives and the determination and allocation of the resources 
necessary for their achievement, Such a general definition of planning 
would cover'a wide variety of specific types. In the communist states, 
for example, the government's economic plan is centrally prepared and
 
administered, covers virtually all sectors and activities, and its specific
 
goals. and resource allocations are enforced as law both by the government and 
by the ruling political party. In systems in which most of the economic 
decisions are made by private producers, consumers, and investors, it is
 
usually only the government sectors that are planned in detail, while for key 
private bectors or industries general targets 'may be identified-as guidelines
 
for private activity, We deal specifically in this paper with planning 
techniques that are suitable for the economic development of countries in 
which public and private decision-making and activity are maintained side by 
side.
 

The term "development" is not used synonymously with "growth." In the
 
underdeveloped countries of Asia, Africa, and latin America, development 
reiuires social and cultural change as well as economic growth; that is,
 
qualitative transformations must occur concurrently with quantitative increases.
 
There is, in fact; a reciprocal relation between the tw6;-and neither process
 
is likely to continue for long or go very far without the other. Hence, 
development means change plus growth. 

-le use the terms' "plans," "programs," and "projects" to refer to three 
levels, or degrees of'specificity, in the planning process, A plan relates to 
the economy as a whole, divided into major sectors and, perhaps, regions within 
the country. A program is the more detailed determination of the specific 
objectives to be achieved within each sector and region in accordance with a 
specified time schedule. Projects are the individual components of programs. 

Another distinction employed in this paper is that between mathematical 
decision planning (use of decision models) and pragmatic development planning. 
The first relates to plans which are logically deduced from a model by 
mathematical methods; the second makes allowance for qualitative judgments in
 
real-life situations. The distinction is by no means a clear-cut one and, as
 
will be indicated, pragmatic planning often makes use of mathematical moddlso
 
The respective contributions and applicability of both aspects of planning 
are discussed below,
 

Certain specific fields of development planning are not treated in 
this paper because they are the assigned subjects of other papers (eog., 

It would have been desirable had it been possible to make a comprehen
sive and detailed analysis of the experience with mathematical decision 
planning and pragmatic planning, particularly of the efforts to use mathe
matical methods in the planning process with full allowance for policy
 
judgments. - Such an appraisal of the experiences of various countries would 
be one of the most useful research under4takings in this field, 
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agriculture, rural community planning, urban planning, manpower planning, the
 
planning of education, and that aspect of economic planning called the choice
 
of technologies) or are outside the scope of the series (eog., project design
 
and analysis). Although there is, in consequence, no discussion of project
 
analysis-per se in thispaper, the authors,fully recognize that it is an
 
essential part of the total planning-process0
 

Purposes of Development Planning
 

Contemporary decisions to use;planning techniqubs reflect 20th century
 
unwillingness to leave to uncontrolled market forces the determination of a
 
country'srate of growth, divsi_6n of income, allocation of investment resources,
 
and other variables affecting its economic condition and prospects. In con
trast, the 19th century believed that such determinations could and should be
 
made only by the free market mechanism, which was supposed automatically to
 
bring about the greatest good for the greatest number by means of the mos4
 
economical use of resources. Today, the purpose of planning isr to enable
 
governments deliberately to influence economic processes ih 6rder to supplement,
 
reinforce, supportV and guide the market processes of private decision making
 
and activity.
 

More specifically, planning seeks directly or indirectly to influence
 
those factors believed to determine the rate and direction of development.
 
Hence, every development plan either consdiously or unconsciously implies
 
some particular theory of development, and some notion of the specific ways
 
in which the factors considered relevant can be stimulated to produce their
 
effects. Development planning is, explicitly or implicitly, a strategy for
 
development0
 

The development theories or strategies implied by development plans
may be classified into three general types in accordance with their major-
though not necessarily their exclusive--emphasis0

2 In the first category are
 
quantitative economic theories, most of which stress the amount of saving and
 
capital investment as the determining element in development. The second type
 
may be called qualitative economic theories because they emphasize the genera
tive role of specific economic activities or sectors: eog., growth industry
 
and leading sector theories, balanced or unbalanced growth theories, theories
 
based on the dynamic role of particular economic groups, theories recognizing
 
the function of "intangible" investments, etc., The third category comprises
 
theories emphasizing noneconomic factors; eog., the effects of changes in
 
social values and attitudes, challenge and response, disaffected social
 
classes, deviant individuals, etc.
 

However development theories may be classified, most scholars today
 
recognize that no single factor can adequately account for a process as
 
complex as development. Nor has empirical research as yet been thorough
 
enough to enable us to identify all of the significant factors, and their
 
specific modes of operation, that have been involved in the development
 
experience of an actual country, Hence, quantitative theories--whose usefulness
 
will be discussed in a later section--cannot normally reveal the intricacies of the
 

See footnotes 14, 15, and 16 for the names of scholars identified with
 
each type of theory,
 



development process because many of the relevant factors cannot be quantified
 
either by their nature or in consequence of inadequate knowledge about them.
 

In the broadest sense, development is a social irocess which produces
 
jesults that can be described and measured in economic terms, In the advanced
 
industrialized societies, it is possible to assume as given the multitude of
 
noneconomic factors which underlie and interpenetiate economic phenomena.
 
Growth in these economies refers to economic expansion within a given social
 
and cultural structure, Economic analysis need explicitly concern itself
 
only with economic manifestations, which already embody the resultants of the 
operati6n of complex social, political, psychological, and other noneconomic
 
factors. In contrast, economic analysis in the underdeveloped countries can
not do so because the noneconomic factors do not express themselves in the kind
 
of economic behavior which conforms to the conventional assumptions of Western
 
economic theory, Hirschman's distinction between the economics of growth and-

3
the economics of development is a useful one0 Our own definition of develop
ment as change plus growth is only another way of stressing the fact that, in 
the underdeveloped countries, noneconomic factors affecting development cannot 
be assumed as given, and therefore, discounted. Rather, they must be explicitly 
taken into account in the economic analysis of development. 

It is for this reason that we use the general term "development" and not 
the more restrictive term "economic development." A development plan which is 
not consciously related to the major noneconomic factors operating in the 
country concerned--even if they are not formally incorporated into The plan 
itself--would be only a theoretical exercise 

The Components of Development Planning 

A number of components or elements can be distinguished on logical
 
grounds in the process of development planning. These are not necessarily 
carried on in chronological order:,indeed, as will be indicated below, better 
planning probably results if they are not, 

Logically, the first component of a development plan is the definition 
of the purposes for which development is being undertaken. -'Tb-e levels of 
specificity in national purposes may be distinguished. The first relates to 
the general objectives of the plq. For example, the purpose of the plan may
be to taise living standards, or to improve defense capabilities, or to in
crease the nation!'s prestige and influence abroad, or some combination of
 
these or other purposes. In turn, these objectives must be broken down into 
more specific oaRls. eog., the increases in production, savings, investment, 
consumption, foreign trade, and other aggregative variables needed t6 
accomplish the objectives of the plan, Finally, targets need to be dis
tinguished--the specific quantitative increases which must be achieved in 

3Albert 00 Hirschman, The Strategy of Economic Development, New 

Haven,-Yale University Press, 1958; po 29. 
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_articular economic sectors, e.g., rice production, miles of railroads to be
 
bailtnumber of schools to be constructed, etc. All three levels must also 
be related to specific time periods within which they are to be accomplished.
 

The second logical element is determination of the resources actually
 
and potentially available for achieving the specific goals and targets of the
 
development plan. Resources include not only the necessary production inputs 
but also the capital required both to utilize existing material and human
 
resources and to d~velop additional ones.
 

The third logical component is selection of the means whereby resources
 
can be mobilized to achieve the specified goals and targets. A government has
 
at its disposal various types of policies and measures for directly or in
directly bringing about the desired deVelopment These include direct public
 
investment; making public funds available in various ways to the private 

sector; aid of different kinds obtained from foreign governments and interna
tional organizations; encouragement of private foreign investment; fiscal and 
monetary policies to limit consumption, augment savings, and stimulate and 
dhannel indigenous private"investment; and other instruments at the disposal
of the national government. The particular combination of means which the 
government selects depends upon the particular needs, administrative capabili-
ties and limitations, and past experiences of the country concerned. There is, 
of course. a reciprocal relationship between ends and means. The economic
 
institutions and values of the society will playa major role in predet6rmining
 
the specific kinds of means believed appropriate, while the means actually
 
employed will inevitably modify to some degree the pre-existing institutions
 
and values and hence the -goals of the development effort.o Moreover, means
 
may also be ends in certain respects. Better health and education and improved 
working conditions are not only means to higher productivity; they are also
 
desirable ends in themselves.
 

The fourth logical component of the development planning process is
 
the formulation of specific programs within the general plan, Programs embody 
the decisions about targets, .priorities and timing within particular agricul
tural and industrial sectors; specific regions within the country; functional 
activities (distribution, foreign trade, etc),; educational, health and social
 
service fields; etc. Ea'ch program includes not only a description of the
 
specific targets to be achieved, but also an inventory of the material'and
 
financial resources required, and the phasing of the program over time°- In 
addition, the program specifies the means whereby the resources are to be 
mobilized for achieving the program goals, Ideally, each program should be
 
refined to the point where it lists the individual projects which must be
 
undertaken to achieve it,
 

The final ea[ement of a well-conceived devtlopment plan is the pro
vision for its implementation. This includes the organization of the-plannirg
function and its administrative relationships with the chief executive, the 
policy making and operating departments of the government, and the legis
lature; the assignment of responsibilities for carrying out its component pro
grams; the relationship of the plan to the national budget; the roles of the 
fiscal and monetary authorities; the provisions for progress reporting and 
evaluation; and the selection and training of planning personnel, The 
arrangements for implementation of the plan are too often neglected entirely 
or are inadequate in most actual development planning today. 
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Planning in Mixed Economies
 

A plan for a country in which public and private decisions are expected
 
to contribute to economic development will normally consist of two parts. One
 
presents guides for government decisions. If the plan is formally adopted
 
this part has an obligatory character. The other presents estimates of the
 
effects of voluntary decisions bf private individuals and organizations as
 
they are likely to be made under the conditions induced by the government
 
measures posited in the plan.
 

Depending on the economic structure of a country, the obligatory and 
voluntary parts of the plan will have different relative importance. Even 
in the plans of communist countries, voluntary decisions of individuals to 
buy consumer goods under the terms prescribed by the government are at least 
implied. At the other extreme, even in a completely free enterprise system, 
investment, production, and consumption would be influenced by the public 
facilities provided by the government, by its tax and credit policies, and 
by such regulatory measures as it might enforce. In countries in which 
private and public enterprises exist side by side, the government additionally 
influences private decisions in consequence of its role as a supplement to, 
or competitor of, private activities, which it may support, stimulate, or 
restrict. 

Moreover, while the plan itself may involve forecasts of voluntary
 
private activities, it may also, by its very existence, exert a significant
 
influence on private decisions. Private enterprises may use the plan as a
 
guide in determining their own voluntary actions. Business decision-makers
 
plan their investments in plant and equipment in the light of expected future
 
markets for their products. If they have confidence in the planners and
 
in the government's determination to play the role specified for it in the
 
plan, they may use the plan as a guide for estimating their own future markets
 
and make their decisions accordingly. In mixed economies, the confidence
 
of private decision-makers in the realism of the plan adds to the likelihood
 
that it will be realized. This is the announcement effect of the plan, and
 
it can be either positive or negative.
 

For the success of any development planning effort consistent with
 
democratic institutions or goals, it is important that arrangements be made
 
for the effective participation of private producers, consumers, and in
vestors in the planning process at some stage prior to the final adoption
 
of the plan. This participation not only is relevant to the preparation
 
of estimates for the private sectors, as explained in a later section, but
 
should also include opportunities for the major private organizations and
 
groups to express their views on the plan as a whole, and on its policy
 
implications for them, before it is finalized. For a variety of reasons,
 
such participation is difficult to organize effectively, especially in
 
underdeveloped countries where the necessary degree of education and ex
perience may be lacking This is one of the major problems on which research
 
is needed,
 



GO-7
 

In the highly industrialized Western countries, various methods have
 
been evolved for the participation of the private sectors in national planning.
 
Particularly in the United States, many large business firms do their own long
range investment, production, and market planning. Information about these
 
individual company plans is available to government agencies and private re
search organizations. In turn, business enterprises use both official and
 
other long-range economic projections as frameworks within which their own
 
plans can be reviewed and appraised.
 

There are some countries in Asia and Latin America (e.g., India, Argentina,
 
Brazil, Mexico) in which private enterprises are already large and experienced
 
enough to engage in similar long-range planning of their own. This is not the
 
case, however, in most underdeveloped countries. There, the government plan
ning authority will usually have to take the initiative in encouraging business
 
firms, cooperatives, and other private enterprises--6r at least the larger ones-
to formulate individual pl ns for additional investment and production for the
 
specified planning period. As the number, size and self.confidence of private
 
enterprises increase, they are likely of their own accord to adopt more effect
ive methods of private planning,
 

We do not mean to imply that the private sector in underdeveloped
 
countries will or should necessarily consist predominantly of large'corporate
 
enterprises like those that characterize the advanced Western economies. In
 
addition to the corporate type, there are other possible forms of private or
 
quasi-private, decentralized decision-making and activity which may be equally-
or even more--congenial and appropriate to the limitations and potentialities
 
of underdeveloped countries, e.g., individual and family enterprises, agricultural
 
and industrial producers' and distributors' cooperatives of various kinds, rural
 
community project organizations, etc. These should participate in the planning
 
process along with indigenous private business corporations. Foreign-owned
 
firms operating in the country, especially when their activities have a sig
nificant influence on the rate and direction of development, should also be
 
consulted at appropriate stages in the planning process.
 

The Theoretical Basis of Pragmatic Planning
 

It would be desirable if pragmatic planning consisted only of applying
 
a theoretical decision model, which in turn was based on a generally accepted
 
theory of development, This ideal situation has.not been attained and, as
 
already indicated, we doubt whether it is possible of achievement. Nonethe
less, we do not question the value of theoretical work for development plan
ning; nor that the collection of empirical data for the past and their analysis
 
and explanation in the light of theory are prerequisites for planning of every
 
type.
 

4 
Such informatiof from individual private firms and enterprises should
 

be held in strict confidence by the data collecting agency.
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Here, we are concerned only with some of the claims made regarding
 
the direct application to development planning of mathematical formulations
 
of growth models, Outstanding examples of such models are the Cobb-Douglas 
production function and the Hatrod-Domar theory of growth. These and similar 
theories have the value of compelling analysts to identify the different vari
ables which contribute to--or, more precisely, condition--economic growth. 
Later in this paper, the use of mathematical models to test the internal con
sistency of plans derived in a pragmatic manner will also be emphasized. How
ever, their direct use as practical decision models is, in our opinion, very
 
limited, particularly in the conditions of the underdeveloped countries.
 

The production function type of analysis (e.g. in the Cobb-Douglas
 
form) can help in understanding the relationship between increases in pro
duction and increases in labor, capital, and other factors. While we have
 
fairly good data on the input of labor, we have difficulty obtaining and
 
interpreting empirical data for capital input, But, the greatest difficulty
 
is with the "other factors," which include improvements in education and
 
health, technological and managerial advances, effect of size of markets,
 
direct and indirect impact of government actions, and other, less tangible
 
changes in the social environment and culture, These other factors are
 
difficult enough to appraise with the data available in highly developed
 
economies; they usually defy measurement in the underdeveloped countries.
 
We have already emphasized that these other factors are essential elements
 
in development. Decision models and mathematical planning embodying in
 
their equations only the quantifiable elements can be very misleading.
 

Or, take as another example the very elegant Harrod-Domar equation:
 
rate of grow-th equals rate of saving over capital-output ratio. The
 
capital-output ratio is estimated for various counties--usually ith some
 
apology for using the average instead of the marginal ratio--and treated
 
as a constant. Then, a computation is made of the rate of savings (per
sonal, corporate, and government savings) needed to accomplish a desired
 
rate of growth. In consequence of the practical limits in low income
 
countries on increasing the rate of savings by such measures as tax and
 
credit policies, a savings gap results; and the rate of growth then becomes
 
to a considerable extent a function of the new capital impogt.
 

It is obvious that a decision model based on this theory would give
 
little guidance as to the domestic policies needed to support economic
 
growth in underdeveloped countries, The possible contribution of many of
 
these polidies would be hidden in the "constant" capital-output ratio.
 

Not all who advocate the direct use of mathematical decision plan
ning overlook this difficulty Thus, the ECAFE group of experts5 made a
 
special effort to introduce education as one type of investment. However,
 
their proposal to use aggregate marks in examinations as a means of quanti
fying the social benefits of education demonstrates, on the contrary, the
 
impossibility of building such factors into a quantitative model.
 

5Programming Techniques for Economic Develorment. U. N. Economic Commission 
for Asia and the Far East, Bangkok, 1960o. 
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In a valuable U. N. survey, "Use of Models in Programming, ' 6 it is 
claimed that the use of decision models has great- advantages over more in
tuitive or qualitative methods. Though quantitative studies of the con
tributions of various factors to economic growth are an indispensable basis 
for rational decision-making, it is also clear that the importance of some-
possibly the most significant--factors in the process of economic develop
ment can be appraised only with a considerable element of intuition or quali
tative judgment. Even for the United States, the National Planning Associ
ation has characterized the estimates used in its long-term projections and 
targets as a "judgment model." By advocating the use of judgment models, 
which admittedly do not have the rigor of mathematical deductions, we do not 
deny at all the usefulness of the latter. Pragmatic planning, as we use the
 
term, is not anti-mathematical. It recognizes both the limits of mathematical
 
methods and the role that qualitative judgment--and also trial and error-
must play in planning. Particularly in conditions of "growth plus change" 
and under the limitation of available data, it is not possible to derive
 
appropriate policy conclusions by methods of mathematical rigor which exclude
 
the "subjectivity" of intuition and judgment.
 

The Process of Pragmatic Planning and ProgramminK 

All planning--both by use of mathematical deductions and by prag
matic methods--depends on reliable data or estimates for a base period of
 
the recent past ( and, where obtainable, on historical series going further
 
back into the past) from which trends can be extrapolatedo7 These past data
 
should, of course, not be used for a mere mechanical projection because one
 
of the major purposes of planning is to help formulate policies which would
 
bring about desirable changes in trends.
 

Long-range perspective planning (ten years or longer) must be dis
tinguished from intermediate and short-range operational planning (usually 
two to five years), Perspective planning sets goals in terms of total
 
production, employment, income, consumption, foreign trade, and possibly
 
prices, with a -breakdown only by major component sectors. It is used as
 
a perspective in preparing the more detailed operational plan.
 

Operation planning consists essentially of two processes:
 

From-the -Top -Down
 

The from-the-top-down process starts by setting tentative quantita
tive goals for the planning period, These are derived from the long-term 
perspective plan in order to make sure that a long step in the desired 
direction is taken. Whether directly or via the long-term perspective 
plan, the goals are ultimately based upon as detailed an analysis as possible 

6
Industrialization and Productivity 
Bulletin #-, UI N. Department of 

Economic and Social Affairs, New York, 1961, p. 8. 

7The types of data needed are discussed in the next section.
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of the country's developed and undeveloped material and human resources. Su6h
 
resource surveys indicate each country's specific potentials for development.
 

The formulation of goals also depends on the existing character and
 
structure of the country's economy. Goals will differ for countries where
 
the factors limiting growth are in the labor supply (in size or skills),
 
or in capital supply, or in export opportunities, or in management talent,
 
or in cultural conditions, or in a combination of these and many other factors.
 

Goals should be established not only for countries as a whole but also
 
for various regions within the country. In this connection, it is especially
 
important for the planners not to concentrate only on the metropolitan areas,
 
for which the best data are usually available and where government influence
 
may be strongest. The planners must be aware of the "centralizing pull" (to
 
use a phrase of John P. Lewis) which is implied in the planning process; It
 
may be harder but it is equally important to work on the development of the
 
hinterland and to stimulate industries in suitable locations outside the
 
metropolitan areas,
 

The second step consists of estimating the expansion in various sectors
 
of final demand which woUld be in accordance with the goals. Estimates are
 
needed of investment in agriculture and in public and private nonagricultural
 
enterprises; of possible increases of output in agriculture and other sectors
 
due to productivity gains or labor force increases; and of corresponding in
creases in goods and services available for public administration and public
 
services (including education); of consumer supplies of housing, durables,
 
and other goods and services; etc0 How far aggregates are broken down into
 
component parts depends, of course, on the data available for the base period,
 

Next, an estimate is needed of the imports required for the projected
 
increase in production, divided into raw materials, capital equipment, and
 
consumer goods. Also, exports have to be estimated, as one of the demand
 
factors, in the light of the probable development of world markets and of
 
possible changes in international competitive conditions,
 

Once estimates for the major categories of final demand and their
 
component parts have been obtained, it is possible to estimate production by
 
finer subclassifications. If it can possibly be prepared, an input-output
 
table would be of great assistance in this part of the work.
 

In addition to the plan expressed in physical units of production
 
or in values of constant general purchasing power (although with modified
 
price relations), a financial plan should also be prepared. It would spell
 
out the tax revenues, borrowing, and other financial resources required by
 
the government, and also the financial resources required by privately and
 
publicly financed enterprises. At the same time, estimates would be pre
pared of the generation of financial resources by individuals, enterprises,
 
government, and--when appropriate--by the central bank. Any gap between the
 
financial requirements and the estimated indigenous financial resources would
 
be one of the factors indicating the need to obtain loans or grants from abroad.

8
 

The domestic financial gap is usually not the same as the foreign ex
change gap, nor does external assistance for the latter automatically take care
 
of the former.
 



GO-11
 

There should also be a specific projection of the international balance'
 
of payments, incorporating the import and export projections already described.
 
The balance-of-payments estimate should be consistent with the projected in
crease in domestic production and income and with the needs for capital equip
ment and raw materials. Anticipated payments of interest and principal would
 
reflect the existing foreign debt and the expected increase in external in
debtedness. The balance-of-payments projections would have to take account
 
of proposed changes in policies, e.g., intended diversification of exports, 
stimulation of domestic production of goods wholly imported in the past, and
 
encouragement of private foreign investment If the balance of payments still
 
shows a residual future gap, alternative policies to close the gap would have
 
to be considered, and their effects estimated. Should the gap between the
 
need for and the availability of capital, or that between payments to and re
ceipts from abroad, be larger than could be closed with feasible policies, then
 
the goals of the development plan obviously have to be reconsidered.
 

From-the -Bottom-Un
 

While the planning authorities are engaged in the from-the-top-down
 
process, they should also initiate a from-the-bottom-up procedure. This
 
consists of asking the individual units-of government (central government
 
departments or ministries, and public corporations, as well as regional
 
and local bodies) for information about the changes in plans and policies
 
they contemplate or recommend for the ensuing planning period, Similar in
formation should also be obtained from private enterprises of all types,
 
and they should be encouraged to prepare their own individual plans for
 
additional investments and production for the specified period.
 

Agencies concerned with special projects of substantial size (such
 
as hydroelectric'power or transportation facilities) would be asked to sub
mit their plans in detail, including expected benefits, costs, required im
ports, and possible alternatives, The planning agency would evaluate all
 
of these projects in terms of the general objectives and goals of the plan.

9
 

The government ministries concerned with the labor market and the
 
educational system would contribute their estimates of the probable changes
 
in the labor supply due to demographic causes, the expected migration among
 
the various regions, the availability of trained labor; and so forth, The
 

9As already noted, this paper does not discuss the various methods pro
posed, and in part used, for the evaluation of individual projects, For a survey
 
of methods see H. B. Chenery, "Comparative Advantage and Development Policy" in
 
the American Economic Review. March 1961, pp. 18-51 It is interesting to
 
note that, according to Eckstein, some "social judgment" is also needed for
 
integrating the appraisal of investment projects into the planning process.
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appropriate private and public agencies would also submit estimates about the
 
foreign capital resources likely to become available.
 

Testing and Adoption of a Final Plan
 

The next step in the planning process consists of matching the from
the-top-down and the from-the-bottom-up estimates. The information about the
 
investment and production plans of public agencies and private enterprises ob
tained under the latter procedure can be used to help appraise the feasibility
 
of the general estimates which were calculated as needed for reaching the
 
goals tentatively derived in the from-the-top-down procedure. This comparison,
 
as well as the other checks used at this stage of the planning process, will
 
inevitably reveal discrepancies, but will also yield tentative indications of
 
how they might be resolved. Decisions now have to be made concerning the
 
adjustments in the goals required to make them feasible; the shifts in programs needed
 
to provide the necessary social overhead capital (in the broadest sense); and
 
the policy changes requisite to stimulating public and private enterprises to
 
undertake actions consistent with fulfillment of the plan.
 

It is at this stage of the planning process that the internal consistency 
of the plan should be tested before final decisions are made and the plan is
 
officially approved. For example, projected advances in manufacturing industry
 
must be in accordance with the projected supply of raw materials either from
 
domestic production or imports; requisite capital formation should be checked
 
against the expected savings of individuals, enterprises, or the government,
 
with any excess of planned capital outlays limited by realistic expectations
 
of private capital imports and foreign financial assistance; and other variables
 
matched with one another.
 

Mathematical techniques can be useful in checking the internal con
sistency of the plan, for this testing process is essentially a quantitative
 
operation. However, it must be stressed that, particularly in the under
developed countries, mathematical methods need to be used with realism and
 
restraint. The availability and quality of statistical information will
 
largely determine the choice of techniques to be used. Data may not be avail
able for quantifying enough of the component terms of mathematical models to
 
produce useful, or even meaningful, results. Hence, simple algebraic pro
cedures are more likely to be appropriate for the rather rough and sketchy
 
data with which many underdeveloped countries must work. As their statistical
 
information becomes comprehensive and detailed, more sophisticated mathematical
 
techniques and high-speed computers will become useful,
 

The discrepancies affecting the activities of public and private enter
prises should not be arbitrarily eliminated by the planning authority. Their
 
nature and implications should be explained to the public and private organi
zations and groups concerned (or their representatives), and efforts should
 
be made to reach agreements with them as to the changes in individual private
 
plans--or perhaps in the conflicting government programs--which might be needed
 
to resolve, or at least minimize, serious discrepancies. However, care should
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be taken that such agreements are not used by the public and private enterprises
 
involved to protect their market positions rather than to help them undertake
 
expansion and modernization consistent with the goals of the plan.
 

When a final plan has been developed by reconciliation of the two types
 
of estimates, a list can be compiled of those policy changes and government
 
measures which are required for reaching the revised goals. These programs
 
should then be formally submitted for approval to the executive and legislative
 
authorities, To the extent applicable, the development plan should be incor
porated into the budget plans of the centtal and local governments. It is
 
essential that the development planning process not be carried on independently
 
of, or isolated from, the ordinary budgetary planning operations of the govern
ment. To be successfully implemented, development planning must be fully in
tegrated into the government machinery as a whole.
 

On the basis of the final plan, the production and investment targets
 
for specific industries should also be revised (again, if possible, by use
 
of input-output techniques). There is, however, a.question as to the amount
 
of detail that should be incorporated into the government plan when it is
 
published as an official document. It may be preferable to include in the
 
official publication only aggregates by major economic sectors and regions,
 
while issuing the corresponding projections (targets) for specific industries
 
as unofficial studies. Alternatively, they could be published by a separate
 
national research institute, or by an appropriate private research organization.
 
The argument against including the specific projections in the official plan
 
is that private enterprises, which take these targets into account but get
 
into trouble, may claim that they should in consequence be bailed out by the
 
government. Hence, it may be desirable to publish these estimates in a form
 
which offers them as guidance for private enterprises without relieving the
 
latter of the responsibility for making decisions regarding their own future
 
investment and production.
 

In short, planning proposals should be worked out by individuals who
 
use past experience, statistical and mathematical computations, and their
 
own best judgment, The result should be subjected to the democratic pro
cess of debate and final political action before it is made official. In
 
addition, the plan should be reviewed each year. Progress or lack of pro
gress should be reported and revisions proposed and adopted on the basis of
 
experience. In this regard, the practice of some U. S. communities, busi
ness fims, and private research organizations may be relevant: they use
 
in their long-term planning (e.g. five-year plans) a "rolling method" by
 
which every year they review, and if necessary revise, the program for the
 
next four years, and then add the estimates for a new fifth year at the end.
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This method of successive approximation and balancing of goals with
 
programs for public and private activities is less elegant than a strictly
 
mathematical method of decision-making appears to be--at least on paper.
 
But, it seems to us,- much more realistic, and it has shown results in a
 
number of countries--both industrialized and developing--in which this, or
 
a similarly pragmatic,,method has been used.10
 

10For a survey of planning methods used in various countries see Analyses 
and Projections of Economic Development. I. An Introduction to the Technique 
of Programming, U.N. Economic Commission for Latin America, 1955; Industriali
zation and Productivity, Bulletin #1 , U.oN. Department of Economic and Social 
Affairs, 1961; and World Economic Situation, Evaluation of Long-Term Economic 
Projections, U.N. Economic and Social Council, 1960. See also Planning for 
Economic and Social Development for Latin America; Report of a Group of Ex
perts; Pan American Union, Washington, D. C, August 1961 An international 
survey of government organization for economic development is being undertaken 
by the International Institute of Administrative Sciences. Mathematical de
cision models have actually been used in the Netherlands, and experiments have 
been made and are being made with them in the United States and, apparently, 
also in Soviet Russia. Most actual planning in the underdeveloped countries 
has used pragmatic methods, sometimes supplemented by the input-output tech
nique for working out details. However, in some countries (e.g. India), 
mathematical methods have been effectively used for testing the internal con-. 
sistency of the plans. 
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As already noted, econometric methods can be, and have been, applied
 

within such a pragmtic approaah. For example, the relationship between
 
final demand by consuntmrs, business, and government; on the one hand, and
 
the production of specific commodities and services, ofi the other, can best
 
be tested through the use of input-output coefficients. The internal
 
consistency of the plan with respect to its complnent parts and-to such
 
limiting factors as the labor force, cayital, and foreign trade, can
 
also be tested by mathematical methods0 In these ways, mathematical 

methods can play an important role in the planning process even in under
developed countries without, however, justifying the claim of some of 
their most ardent proponents that optimum policy choices can best be made 
by electronic computers. While the incorporation into the planning process
 
6f a highly technical complex of equations and calculations may delight
 
econometricians, it may very well alienate the officials responsible for
 
the approval and implementation of the plan. The intelligibility of the
 
plan, especially in the underdeveloped countries, is more important for
 
its political and popular acceptance than is its mathematical sophistication
 

Pragmatic planning leaves scope for effective consideration of
 
factors which defy quantification. It also is so flexible that a country
 
can adapt it to the statistical information which is available, and cn
 
improve it as more empirical data is developed. It is conceded that the
 
results are not those of "pure science," but involve human judgment with
 
the possibility of error. In addition, recognition that planning contains
 
a large element of judgment, and that mathematics can play only an auxiliary-
though nonetheless important-role, prevents the planners from becoming
 
a kind of technocratic elite speaking a mathematical language not under
standable either to political leaders or even to well-educated citizens
 
in the countries concerned.
 

Data Needed for Pragmatic Planning
 

As already mentioned, all planning rests on empirical data. Com
prehensive planning (from-the-top-down, as described above) rests on
 
aggregate estimates of the economy and of its major sectors for the past,
 
The determination of feasible goals for the future rests upon data about
 
the country's existing and potential resources--material, human, and
 
financialo
 

However, there is a view which maintains that estimates of
 
national economic accounts are valid only if they are the final product
 
of a detailed and comprehensive statistical system resting on complete
 
demographic, social and economic data, which are in effect summarized in
 
the aggregate series. This opinion is in part reflected in the report
 
of the U. N. Statistical Commission responsible in 1958 for preparing a
 
list of the statistical series which "would be of assistance to less
 

llReference to internal consistency does not exclude the possibility
 
that-development in one sector may sometimes be ahead of developments
 
in other sectors, Temporary imbalances may be regarded as part of
 
development strategy, Cf. Hirschman, o o, pp. 62-76°
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developed 6ountries in developing an integrated set of basic statistics for
 
use in programmes of economic and social developmento":2
 

We are in full accord that every effort should be made to develop 
thestatidtical series described in the U. No list. These include series on 
population; labor; production; agriculture; forestry; fishing; mining; manu
facturing; construction; production of gas and electricity; wholesale, retail 
and related service trades; transportation; education, health, and other wel
fare services; external trade; money and banking, finance, and general prices;
 
government; and personal incomes and conditions of living.
 

However, the U. N. list does not'incqlude national economic accounts nor
 
data on capital formation and savings (except for reference in an annex to 
sample household inquiries on income, consumption, and saving), The omission 
is justified in the U. N. report on the grounds that, valuable as national 
economic accounts are in development planning, the information necessary to, 
prepare them will only be forthcoming when there has been a "considerable 
advancement in the collection of basic data."
 

This view implies a counsel of perfection in the statistical field that
 
is quite unrealistic not only for underdeveloped countries but for the developed
 
countries as willo It may be conceded that in some countries national economic
 
accounts may have been "constructed" virtually without any reliable statistical
 
basis. Such wholly synthetic (a polite expression f6r saying that they are taken,
 
"out of the air") national economic accounts for the past and the related national
 
economic budgets for the future do little good and much harm, However, our view 
is that a middle course has to be steered between a frustrating statistical 
perfectionism, on the one hand, and imaginary statistics produced by wishful 
thinking, on the other hand. 

Fortunately, it has been possible for many underdeveloped countries with
 
inadequate statistics to develop reasonable aggregate estimates of income,
 
jroduction, consumption, investment, savings, and international trade. As soon
 
as.reliable employment data are available for a country, it is possible to 
estimate production by using output-perman-year ratios from countries with 
similar economic structures and more advanced statistical information. A 
comparison of data, such as production per man, average income, savings ratios, 
etc., for various countries in similar stages of development could be used 
effectively for checking the plausibility of available estimates and pre
paring estimates for countries with particularly deficient statistics.
 

In this connection, a "clearing house for economic programming informa
tion" could be of great usefulnessol3 Such a clearing house or other appro
priate organization might also prepare estimates of the probable future devel
opment of world markets for the most important convmodities in the actual and
 
prospective exports of underdeveloped countries0 These are estimates which can
 
presumably be made with more expertness and less expense by a joint effort than
 
by each country preparing its own. Such centrally-prepared estimates would 'be
 
made available to the planning 

1 2Statistical Series for the iUse of Less Developed Countries in Pr6grammes
 
of Economic and Social Development, UN Statistical Papers (M31) New York, 1959, p.lo 

1 3 See the proposal made by the UN Advisory Committee on the Work Programme 
on Industrialization quoted in Programming Techniques for Economic Development,
 
l.c,, p. 43. 



GC-17
 

agencies in the underdeveloped countries for their own use in revised
 
or unrevised form. The'individual countries coid then apply their own
 
best judgments in evaluating their own relations and prospects vis-a-vis
 
the world market.
 

In addition to these statistical series and ratios, surveys of the 
country's natural resources and their potential development are algo required 
to provide necessary data..- Ideally, these should be as comprehensive and 
detailed as possible. But, again, it would be unrealistic perfectionism 
to scorn the kinds of incomplete data which are the best that most 
underdeveloped countries have beeh able tb6 obtain. Help in making resource 
surveys and analyses is one of the major planning needs of the under
developed countries. 

Some Research Needs 

Most research today in the field of development and development
planning is of a theoretical rather than an empirical nature. A great 
deal of work has been and is being done on theories of economic growth 
and development, 14 on mathematical planning techinqys, 15 and on theories 
of investment decisions, choice of technologies, etco. However, this 
large and often fruitful theoretical activity seems, paradoxically, to be 
reaching the point where substantial further progress at the theoretical 
level may require a massive injection of new empirical data. Greatly in
creased empirical research appears to be desirable to provide theorists 
with the data for testing and choosing among conflicting hypotheses; for 
making possible the unification of hitherto unrelated or apparently in
consistent theoretical insights; and for opening up new areas and perspec
tives for theoretical analysis. To a considerable extent, the empirical 
data required for these theoretical purposes will result from the research 
which should be undertaken for applied purposes, as described below 
However, such applied research will by no means yield all of the data 
required for theoretical work. Hence, the theoreticians should be willing 
to undertake themselves or to stimulate others to undertake a good deal 
of empirical research specifically designed for the purpose of testing 

14 For a very useful comprehensive suryey of the literature, past 
and contemporary, see Bert F. Hoselitz and others, Theories of Economic 
Growth The Free Press, Glencoe, Ill., 1960o. 

15 e.g., Chenery and colleagues in the Stanford Project, Domar, 
Leontief, Tinbdrgen, ECLA, ECAFE. 

16 e.gAubrey, Chenery, Eckaus, Eckstein, Galenson and
 

Leibenstein, Hirschman, A. E. Kahn, Millikan, Rosenstein-Rodan, 
Skitovsy. 
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and choosing among hypotheseso
!7
 

Some of the main types of research needed for applied purposes in
 
the field of development planning are briefly described in the following
 
sections:
 

Substantive Problems
 

Most of the substantive problems in development strategy on which
 
r&search is needed are more appropriately discussed in the context of their
 
specific subject fields, eogo-agriculture, industry, rural and urban
 
community development, health, education, etc, Hence, they are covered in
 
the noher papers in this series. Here, we would like only to call attention
 
to certain substantive problems, closely related to development planning,
 
which may not be emphasized elsewhere.
 

A major need is for what might be termed "development policy" studies.'
 
As we have stressed, development consists of social and political ds well as
 
economic change. At the same time, development requires a high rate of invest
ment of public and private capital, which means that innediate increases in
 
consumption must usually be limited. This raises a number of important policy
 
questions: for example, what socially and administratively feasible taxation
 
policies would permit a relatively high rate of capital formation and would be
 
cofnducive to economic growth in different countries? Another major policy
 
problem is agrarian reform, which is of crucial importance to the economic
 
development of some countries. Among other factors, it affects agricultural
 
productivity, the labor supply available for industrialization, and the
 
availability of capital, since compensation payments may be channeled into
 

17The problem seems to be that many of the numerous divergences 
among economic theorists are not lilely to be settled by the continuing 
elaboration and refinement of purely logical and mathematical analysis, This 
is because much of the empirical basis of current theorizing appears to consist 
of a priori "common sense" assuptions or of very fragmentary or obsolete data. 
If theoreticians avoid the discipline of empirical verification for too long, 
they run the risk that their work will attenuate into a kind of sterile 
scholasticism. Elegance is not a substitute for evidence; 0 s Razor is0eeam a 
principle of methodology, not a test of truth. In the natural sciences, 
experimentation is the necessary complement of theoretical analysis, and the
oretical scientists strive to achieve formulations which are directly or 
indirectly capable of verification through observationb- experimentation, or 
both, Admittedly, economics will never be as exact a science as physics or 
chemistry, because the quantifiable data are always insufficient, and so mary 
of the relevant factors are not quantifiable, Nor can controlled experimental 
situations be discovered or devised, except very rarely Nonetheless, it is 
never enough to judge theories, decision models, etc. only by their logical 
validity; they must always also be submitted to such empirical verification 
as may be possible0 The fact that in economics empirical verification will 

*yield only orders of probability considerably smaller than those possible in
 
the exact natural sciences is no reason for despair or apology
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productive or-nonproductive purposes'or may be invested abroad. Social wel
fare policy is still another problem, as are credit and monetary policies.
 
These and other major development policy questions have to be worked out for
 
each country, and the solutions have direct implications for the content of
 
development planning, Such development policy studies can often be most
 
effectively undertaken by nongovernmental researdh institutions which are 
relatively free from the pressures and limitations of government agencies and 
inteimational organizations.
 

A few studies have already been made of actual development experience
 
and prospects in partcular countries (eog. the World Bank series, and studies 
of India, Pakistan, 'and other countries) but many more are needed, Such 
substantive studies should analyze, to the extent possible, the specific roles 
of economic and noneconomic factors in the-country's development. Similarly, 
some work has been done in evaluating U. S., UN and other aid activities in
 
underdeveloped-countries, but only a little has been or will soon be published
 
(John P. Lewis, Charles Wolf, NPA' s case studies of technical assistance programs 
-in Latin America, 'among others) and, again, many more such studies are needed0
 

Planning Methods and Techniques 

Some specific research suggestions for developing and improving planning 
techniques and the data required have been made or implied in earlier sections
 
of this paper. They are-recapitulated here for emphasis, and some additional
 
suggestions are added0 

A major heed is for a comprehensive and detailed appraisal of existing
 
,experience with, and literature on, planning methods and techniques both in 
industrialized and underdeveloped countries Some general surveys and a few
 
detailed studies of the use of particular techniques in specific countries have
 
been undertaken, and several have been cited earlier in this paper. But, 
there has been no thorough analytical study of the present "state of the art"
 
which can serve as the basis for selecting-and adapting methods and techniques 
for use in the specific conditions of various types of underdeveloped countries. 
Efforts by international organizations and private research institutes to 
obtain financial support for such a study have hitherto been unsuccessful It
 
is to be hoped that, in view of the present emphasis on planning by under
developed countries, the necessary funds will be forthcoming.
 

There is a deplorable gap between the mathematically-minded theoret
icians of economic programming, on the one hand, and the practitioners of
 
development planning, on the other hand. We have indicated in this paper in 
broad outline the manner in which the two could be most usefully related to
 
each other. However, much research work needs to be done in order to develop
 
the methods of such a re~onciliatioin detail.
 

A similar gap exists between those who believe in the necessity of
 
preparing plans and programs, as defined in this paper, and those who would
 
limit the planning activity solely to the appraisal of individual projects
 
Generally speaking, this is the difference between a macro and a micro approach
 
to development planning In our view, this is not an .eiher-or" choice 
Both approaches are needed, and can be reconciled in what we have called the
 
top-down and bottom-ap procedures. Nonetheless, this is another area in which
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much more research and analytical work is needed it would be desirable, for
 
example, to develop types of criteria for project'appraisal which would make
 
it possible to check their consistency with the requirements of the broader
 
programs into which they must fit. Such techniques for relating project 
analysis to programming would vary quite widely for different countries depend
ing on the relative sizes of their public and private sectors and on many other 
factors.
 

More effective methods for making longer-range economic projections 
also need to be developed. These have to be adapted to varying degrees of
 
availability and reliability of data, and to the differing development needs
 
and possibilities of underdeveloped countries.
 

Case studies are needed of actual inter-industry and inter-sectoral 
relations in different types, and at different stages, of developmemt0 
Particular attention should be.paid to research which would accumulate and 
nalyrze data on the more dynamic aspects of such relationships, e~g., detailed 
examples of Hirshman's "backward and forward linkages," and analyses of external 
economies.
 

Improved methods for taking into account both the development of the 
highly monetized sectors of the econon (usually along the seacoast) and the
 
largely subsistence sectors (generally in the hinterland) are required. Such
 
studies should make it possible to reach decisions about the location of future 
industries in the broad perspective of accessibility to raw materials, distri
bution of present and potential markets, existing and possible methods of
 
transportation, available and potential sources of energy, and the social 
and cultural factors determining the labor supply. Considerable work on
 
motivations and attitudes would be involved in research into these economic
 
variables. 

In view of the schemes for regional economic ititegration in various
 
parts of the world, it would be desirable to study the respects in which the 
national development plans of the member countries need to be harmonized and 
the methods by which it might be accomplished.
 

It would be useful to ascertain the specific sectors, particularly
 
in the private econon, in which planning is useful and desirable and those 
in which it is not. In which industries is it worthwhile and appropriate for 
enterprises to prepare individual long-range plans or for the planning authority 
to formulate industry targets? In which would projections, prepared either 
by the government or by a private research organization, be sufficient for
 
planning needs? The results should vary from country to country 

A series of case studies could usefflly be undertaken of how actual
 
planning decisions have been made in particular countries Some might focus on
 
the use of specific planning techniques; others on the administrative aspects
 
of the process0
 

Another problem on which research is needed is the development of
 
better progress reporting and progress evaluation techniques, Requirements
 
in this respect will also vary from country to country, 
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Administrative Aspects of Development .Planning
 

In most countries, planning is undertaken by government agen&ies
 
often working in an administrative vacuum. Full integration of the planning
 
process into the normal operations of the government is essential for
 
successful planning, Such integration will differ from country to country,
 
depending on political and administrative institutions Studies of existing
 
arrangements and of ways to achieve better integration would be v&luable.
 

There is a great need for stimulating much wider public interest in
 
the underdeveloped countries in development planning. Methods need to be
 
improved for involving private ehterprises more effectively in the planning
 
process. Also it would be desirable to explore appropriate arrangements by
 
which educational institutions and private citizen groups could learn about
 
and participate in the planning effort Some suggestions have been made in
 
this paper. These need to be explored more thoroughly; the experience of
 
countries that have experimented with such arrangements should be appraised;
 
and recommendations developed for improved methods of private participation
 
in development planning,
 

While planning and programming must be carried out with the full
 
self-responsibility of the country concerned, considerable help can be
 
given by regional and international organizations, and also by nongovernmental
 
research institutions in both the developed and the underdeveloped countries.
 
This is particularly true in the development of planning and programming
 
techniques suitable for different types of countries, In addition, possible
 
regional and international arrangements for a clearing house for factual in
formation, and for preparing projections of futrre international markets for
 
key commodities should be explored,
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RESEARCH NEEDED TO IMPROVE DEVELOPMENTAL
 
ASSISTANCE WITH RESPECT TO RURALr PROBLEMS
 

by 

A. T. Mosher
 

Preface
 

The writer is very conscious of the dilemma faced by those
 
designing this study' whether to commission different persons to
 
prepare background papers on technical agriculture, rural social
 
development, rural political development, and the welfare of rural
 
families, or *hether to assign this interrelated complex of topics
 
to one person. To follow the first course would be the only way
 
to insure reasonably adequate consideration of each of the aspects
 
of the problem, To follow the second is probably the only way to
 
insure adequate attention to the interrelationships among them.
 

The second course having been chosen, I have made certain
 
decisions in order to bring this paper within manageable limits:
 

1. 	I have concentrated, for the most part but not
 
entirely, on research needed at the "field" end of
 
the spectrum of "high-level think-pieces, research
 
on administrative an operational issues in foreign
 
aid programs, and research on the formulation and
 
implementation of specific, substantive programs." l/
 

2. 	I have applied my own criteria of relative importance 
and urgency in deciding what to include and what to 
leave out, rather than try to compile a comprehensive 
list of the projects of research which could, some to a
 
greater and some to a lesser degree, improve develop
mental assistance with respect to rural problems.
 

3. 	Itis;a corollary of the above that the selection of
 
topics for consideration here is substantially influ
enced by my own judgments of what is primary and what
 
is subsidiary in dealing with rural problems through
 

/ Rsume of discussion at meeting of Advisory Committee,
 
January 25, 1961
 

i
 



developmental assistance. I have tried to make these
 
judgments explicit. If there is substantial disagree
ment about these, then these judgments are themselves
 
topics deserving of special investigation and study,
 
insofar as that may be possible.
 

With respect to two issues, however, I have chosen not to narrow
 
the field:
 

1. 	I have interpreted the meaning of "research" very broadly. 
Some of the problems mentioned in this paper as needing
 
attention are-amenable to controlled experimentation.
 
Others are susceptible to investigation by less rigorous
 
surveys. Some are suggestions for new approaches to rural
 
problems that need to be tried on an "exploratory project"
 
basis. Some are proposals for compilations of existing
 
knowledge for ready reference by field technicians.
 

2, 	 I have not made a rigid distinction between those processes 
which may be conducted by wholly domestic programs for 
rural develonment in each country, and those processes 
distinctive to developmental assistance involving an 
"outside" agency. Our topic might have made it legitimate 
to restrict consideration to the latter, but many of the 
most urgent needs of developmental assistance lie in the 
field of more accurate understanding of rural development 
itself, rather than in the distinctive functions of 
developmental assistance agencies working on rural problems. 

After the first outline of the paper was prepared, letters were
 
written to 35 persons with first-hand experience with the problems
 
involved in Asia, Latin America and Africa, soliciting their suggestions.
 
Replies were received from 30, listing recent research they had found
 
helpful and suggesting over 150 topics which they feel are urgently in
 
need of study. Some of those topics have been consolidated, and many
 
have been omitted The writer is indebted to these correspondents but
 
has not, in most cases, indicated which correspondent suggested which
 
topics for two reasons: several topics were listed by from two to seven
 
correspondents; and there are confidential reasons for not revealing the
 
source of certain proposals.
 

The "Preliminary Draft," dated April 15, 1961, was circulated to 
these same correspondents with the request that they criticize the 
draft and indicate their judgment as to the relative importance of each
 
of the research needs discussed in the paper. These judgments as to
 
relative importance have been incorporated into the Summary.
 

ii 
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1. Introduction
 

A. The Setting of Rural Development
 

Whenever one thinks about rural development it is important
 
to keep in mind the multiform variety of physical, economic, and
 
cultural circumstances within which the rwal people of the world
 
liveo
 

Many but by no means all, of the low-income rural regions

of the world are characterized by dense population complex social
 
structure, and small, largely subsistence farms, each made up of
 
scattered plots of land0 Nevertheless, while it is normal to
 
think of dense population as being the rule in such regions, there
 
are vast areas of Africa, parts of the Philippines and Indonesia,
 
and of central South America where population is sparse and con
siderable quantities of potentially tillable land still go unused.
 
Moreover, there are appreciable settled regions in South America,
 
Africa9 and even in Asia were production is largely for subsist
ence but where farms are not small and they are not fragmented.
 

In many, but not all, of these low-income regions one finds
 
highly commercial one-crop plantations of rubber, sugar, tea, coffee,
 
coconuts, and tobacco interspersed among and between the thousands
 
of small subsistence farms0 In other places, as in east central
 
Africa and in thehighlands of South America, there are large
 
estates involving variedcropping or combining livestock and crop
 
production. Some of these are operated primarily for profit, but
 
in other places so much social prestige attaches to ownership of
 
large acreages that the profitability of the agricultural opera
tion is of quite secondary concern9 and technology consequently
 
is at a low level. And even in the relatively high-income rural
 
regions of the world there are numerous pockets where agricultural
 
production at a relatively low level of technology has persisted
 
for centuries0
 

These enormous variations in the circumstances of rural
 
living in dominantly low-income regions are of great significance
 
to the purposes of our present study of what research is needed
 
to improve developmental assistance,
 

Be Variations in Rate of Agricultural Development
 

But another type of variation may be of even greater sig
nificance to our study This is the variation in the rate at
 
which agricultural development has been taking place within the
 
past two decades in different parts of the world.
 

In Latin America, while Argentina, Uruguay and Chile,
 
endowed with considerable natural resources for agricultural
 
production, have failed to make substantial progress, Mexico,
 
with much more limited natural advantages, has moved ahead,
 
particularly in the North, at an astounding rate0 In Western
 



Europe, there is a dramatic contrast between pre-war and post-war
 
agricultural productivity. Japan and Taiwan have enjoyed spectacular
 
agricultural-progress in the past fifteen years. India has made
 
gains which are modest when measured against needs but impressive
 
when the dimensions of the problem are considered0
 

Israel is estimated to have increased agricultural produc
tion ten per cent in each of the past six years, and in the United
 
States of America labor productivity has been rising two and one
half times as rapidly in agriculture as in industry for the past
 
twenty years.
 

What these differences in rates of agricultural development
 
and these different circumstances under which progress and relative
 
stagnation are now taking place add up to is five facts of great
 
significance to our investigations:
 

First, there is enormous potential for agricultural
 
development in the world
 
Second, the critical problems are numerous; they vary
 
greatly from region to region; some problems are physical

while others are cultural and political; there are no
 
easy answers or panaceas;
 
Third, agriculture is not inherently a primitive industry,
 
since some of the most rapid agricultural development is 
now taking place in the most industrialized parts of the 
world and many forms of agriculture are highly "capital
intensive". 
Fourth, in our research to improve developmental assistance 
with respect to rural problems we need to give our attention 
not to low-income regions alone; we may learn equally valu
able lessons by examining regions of rapid development and 
the pockets of persisting low productivity within highly
 
developed and rapidly developing regions.
 
Fifth9 agricultural development is not independent of
 
-evelopment in other sectors of the economy; instead,
 
the most rapid agricultural development can only occur
 
where substantial industrial development is taking place,

and where social and political dbvelopments make their
 
own essential contributions0
 

C. Two Roles of Research in Developmental Assistance
 

There has been a strong tendency in the past to downgrade
research projects as part of rural developmental assistance. 
Sometimes this has been "justified" by the argument that "we 
already know enough; let's get on with the job." Other times the 
argument has been that "research is too slow; we must concentrate
 
on projects that get quick results"0 Those with experience in the
 
field know, however, that the first argument is not sound: we do
 
not know enough. And while some research is time consuming, it
 
ihould be ovious that many of the research needs outlined in this
 
paper require neither complicated research techniques nor very
 
much time.
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Both of the above arguments against research, moreover,
 
ignore the value of the process of research as a teaching tool
 
in developmental assistance0 Rather than being slow, research
 
may be the most rapid operational tool we possess for a number
 
of the specific tasks within developmental assistance.
 

Hence, there are two roles of research in developmental
 
assistance, certainly insofar as the rural problems discussed in
 
this paper are concerned. The first is to discover what we need
 
-to know in order to carry on developmental assistance more effec
tively (Here, it is the results of research which give it im
portance0 ) The second is as an operational tool, understandable
 
across cultural differences and neutral with respect to previous
 
beliefs and experience, (Here, it is the method of research
 
that is important.)
 

D. 	What Are the "Special Rural Problems"?
 

In a broad sense, the rural problems in low-income countries
 
are to increase agricultural and other rural production, and to
 
maintain or increase the satisfactions of rural life0 Stated in
 
more specific categories these problems embrace production, health,
 
education, rural public works, social organization, and local
 
administration. The "problems" grow largely out of certain char
acteristics of most low-income regions, No general description
 
is applicable to all such regions, but most low-income regions
 
have not advanced very far from the following-descriptions that
 
set 	lower limits from which "developing" countries progress:
 

1. 	A largely subsistence agriculture, with the choice of crops
 
chiefly on the basis of utility in family consumption rather
 
than market value, with the meager development of market
 
structure, and with the limited horizon of personal experi
ence and of commercial-attitudes that go with these0
 

2° 	A largely traditional agriculture, at a low level of technol
ogy, that does not stimulate interest in innovation, that does
 
not 	see practical economic value in knowledge, and in which
 
decision-making is limited to a relatively few choices in
 
production and in consumption.
 

3, A general lack of modern medical facilities and of effective
 
measures of environmental sanitation0
 

4o A rural population living largely in a pre-literate, tradi
tion-dominated folk culture0
 

5. 	 A social structure dominated by the extended family, or caste,
 
or tribe, with traditional social responsibilities that diffuse
 
among many the benefits of above-average performance by any
 
individual, while at the same time providing a kind of social
 
security which individuals are reluctant to abandon.
 

6o A feudal or post-colonial pattern of government dominated by
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the wealthy, the "educated" and the administrators, with a
 
consequent feeling of passive acquiescence and a "waiting
 
for the government" on the part of most rural people even in
 
matters of local concern actually within the potential power
 
of local people to handle.
 

7o Little knowledge by rural people of alternatives within
 
agricultural production and home practices actually open to
 
them, and very little provision for increasing the range of
 
such alternatives through research
 

E. What Gives ImDortance to these "Special Rural Problems"?
 

In the context of the total development of an economy, the
 
importance of rural development rests on two basic facts:
 

lo The majority of the people in underdeveloped countries now
 
depend on agriculture for their livelihood. Moreover, given
 
thb capital costs of industrialization and current rates of
 
population growth, the absolute number of people dependent on
 
agriculute for a living in most of these countries cannot be
 
reduced in the foreseeable future. Most countries will be
 
fortunate if the new employment made possible by industrial
ization proves adequate to match increases in the size of the
 
labor force.
 

2s 	Many of the resources for agricultural production are not
 
transferable to use in other types of production. This being
 
true, and since every country wanting to progress must save
 
and invest, making substantial purchases of capital goods
 
from abroad in the process, no country can afford not to
 
utilize fully every productive resource it now has. The im
portance of agricultural development, therefore, lies not so
 
much in the fact that it increases the food supply as in the
 
fact that a major part of the productive capacity in these
 
countries is today in agriculture, and many of these productive
 
agricultural resources are not convertible to other uses.
 

From the standpoint of the criteria of social and political
 
stability, there are some countries with respect to which it could
 
be argued that, for the immediate future, increasing opportunities
 
for the more politically active urban-industrial populations is
 
more important than what does or does not happen in the countryside.

However9 if the necessary steps are taken to increase agricultural
 
production, more fully utilizing non-convertible agricultural
 
resources, one result is bound to be greater political awareness
 
and activity among rural folk, and an additional argument for
 
rural development that is not solely economic thus comes into play:
 
namely, to foster a pattern,of rural life that can initiate,
 
facilitate, and absorb change within an orderly process of social
 
and political adjustment. Indeed, an enlarging political role for
 
rural people is among the components contributing to agricultural
 
development in any non-totalitarian society
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F. Aspects of Rural Development
 

The various requirements for rural development-subsuming
 
the Special Rural Problems it is our task to consider-may con
veniently be summarized under two headings: (1) requirements

for agricultural development, and (2) interrelationships between
 
agricultural development and rural welfare.
 

1. Agricultural Development
 

Basically, the requirements for agricultural development
 
are an educated, alert, skillful, venturesome farm population,
 
living within a political, economic, and legal framework
 
offering incentives to effort and conducive to orderly change,
 
and supported by an appropriate set of services, facilities and
 
public programs,
 

There 	is no which-comes-first in this complex, although
 
the activities of developmental assistance lie predominantly in
 
the field of services, facilities and public programs. This is
 
where it is acceptable to most countries for developmental
 
assistance to take hold. Fortunately, certain of the public
 
programs where assistance is welcome are, when appropriately con
ducted, among the best opportunities for moving rural people

toward greater alertness, new skills and understanding, and
 
greater venturesomeness. And while the political and legal frame
works, particularly, are widely considered to be too sensitive
 
for outside participation, there is an increasing number of oppor
tunities and invitations for devel6pmental assistance personnel
 
to advise with respect to them.
 

Services,.Facilities, and Public Programso Beginning where
 
developmental assistance normally begins, agricultural development
 
can be facilitated by an appropriate set of private or public ser
vices, facilities and programs These include:
0 


lo Programs of general education
 
2. Public invesment in roads and communications
 
3. 	Private commercial networks or public programs to
 

insure adequate availability of agricultural re
quisites: seeds, fertilizers, implements9 etc.
 

Adequate marlet outlets for farm produce
 
[ Programs of research
 

6. Agricultural higher education
 
7. Programs of rural extension education
 
8o Public investment in irrigation
 
9, Private or public facilities to provide production
 

credit
 
10. 	 Programs of rural public health
 
llo 	 Programs fostering rural organization for voluntary
 

group action
 

All of these facilitate agricultural development, but they
 
are of markedly differing importance. At early stages of agricul
tural development these varying priorities should be carefully
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weighed. The most efficient bundle of public programs is probably
 
not the best balanced as between the services, facilities, and
 
programs mentioned in this list, and the most efficient combination
 
varies from country to country with local conditions.
 

Political, Economic, and Legal Framework These "rules of
 
the game" within which the agriculture of any region must operate
 
are important because of their influence on the incentives for
 
farmers to increase production, because they facilitate or inhibit
 
orderly changes in the framework itself (which become necessary as
 
agricultural development proceeds), and because the political pro
cess must provide (or fail to provide) the public programs, facil
ities and services which agricultural development requires. Laws
 
regarding land tenure and tenancy, taxation, inheritance, civil
 
service, political suffrage, and patterns of national, regional,
 
and local government are among those having the greatest impact
 
on agricultural development. Economic policies with respect to
 
prices and with respect to allocation of public investment are
 
also of great importance,
 

Attitudes and Values. No matter how many times it may be
 
argued that what we are concerned with is "technical assistance,
 
the culture and values of the people must not be disturbed"; the
 
fact remains that unless attitudes and values do change substan
tially, development will not come about. From acceptance of
 
Nature as beyond influence (except through ritual) those who
 
would contribute to development must shift to viewing Nature as
 
manipulable. From dependence on outsiders people must move to
 
innovation and initiative. From deification of the status quo
 
they must change to a confident search for the new, Social customs
 
designed to provide insurance against disaster at the margin of
 
subsistence must give way to new customs providing elbowr room
 
for risky experimentation and capital forma-tion
 

For agricultural development to take place there must be
 
many such shifts in attitudes and values among farmers and
 
throughout rural communities. But the roles of scientists, mer
chants, bankers, engineers, and administrators in providing the
 
facilities agricultural development needs, and the roles of leg
islators and citizens in determining legislation and of editors
 
and broadcasters in molding public opinion mean that agricultural
 
development is not a matter for farmers and agricultural tech
nicians alone, but is a product of the whole way of living, the
 
whole culture, of a nation or of a region. The skills necessary
 
to achieve agricultural development are chiefly those of farmers
 
and agricultural technicians, but the understanding of agricul
tural development and the attitudes and values which determine its
 
pace are as much those of administrators, politicians, editors and
 
even the whole politically-conscious population through the effect
 
these have on laws and on public programs and policies, as they
 
are those of rural people. Consequently, the solution of some
 
of the most critical rural problems must be achieved in the cities.
 



2. 	Interrelationships of Agricultural Development
 
and Rural Welfare
 

Agricultural development has to do with production. But
 
farmers are people, members of families and of communities:
 
communities within which they must largely find whatever quality
 
of life and whatever satisfactions of living they are to know.
 
("Rural welfare" is used here in this sense of level of satis
factions, of well-being, rather than in any sense of the
 
charitable provision of amenities by outsiders.)
 

The importance of agricultural development to rural welfare,
 
in the absence of charity, is obvious and universally recognized;
 
it must pay the bill0
 

The importance of rural welfare to agricultural development
 
is less widely understood, Every pertinent survey has indicated
 
that, throughout mostdof the range of farm incomes, the higher the
 
achieved average level of living of the farm families of a society.,
 
the more responsive farm families in general are to suggested
 
improvements in farm production. 2_/ The chief aspirations of farm
 
families, verified by every test, are for better education for
 
their children, or for better health9 or for some other dimension
 
of rural wflfareo Greater cash income is a weak incentive when
 
most of it will be drained off to landlords, or dissipated in
 
celebrations or in doles to indigent membets of extended families0
 
It is' only when elements of a better level of living are available
 
nearby, and purchasable , that greater cash income is an adequhte
 
incentive to induce most farmers in low-income countries to in
crease production.
 

Consequently, the cause-and-effect relationship runs both
 
ways between levels of rural welfare and agricultural development0
 
Programs dealing with rural welfare, therefore, particularly in
 
forms which are not charity but are education and encouragement
 
to rural people to bestir themselves to create better facilities
 
for family and community life, are not postponable luxuries but
 
an integral phase of agricultural development as well.
 

It is against this background of what the special rural 
problems of low-income countries are, and of the requirements for 
agricultural development and rural welfare in which these-problems 
can be resolved, that we consider the research necessary to improve 
developmental assistance. / 

l_/ 	Within a given society it is frequently the middle income
 
families that are most responsive to innovations.
 

j 	 For a more extended discussion of these aspects of rural de
velopment, see Mosher, A.T., Technical Cooperation in Latin
 
American Agriculture, University of Chicago Press, 1957,
 
Chapter XIIo Also Mosher' AoT 0 , "Varieties of Extension Ed
ucation'and Community Development," Comparative Extension
 
Education Publication No. 2, New York State College of
 
Agriculture, 1958.
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II. Research Needs
 

A0 Agricultural Technology
 

The first group of topics urgently in need of research are
 
those within the field of agricultural technology.
 

10 The management of the soils of the humid tropics belongs
 
near the top of this list. The need for this has been well stated
 
by Bradfield in a recent Presidential Address0 L/ Pointing out
 
that the outstanding resources of the humid tropics for plant
 
growth (abundant sunshine and a twelve-month growing period) have
 
tended to deplete the supply of plant nutrients and have "left a
 
surface soil which is acid and has a great capacity for fixing
 
phosphate fertilizer when it is introduced in commercial form
 
he proceeds to cite evidence of the rapid regeneration of temperate
zone soils, badly depleted by prolonged poor management, to support
 
the 	hypothesis that adequate research on the soils of the humid
 
tropics should bear rich rewards,
 

2. A second type of soils research is also needed:
 
careful field trials of known soil treatments, -infarmers' fields,
 
in all of the thousands of sets of local conditions in which ag
ricuhural development is being attempted0 Here the process may be
 
as rewarding as the results0 It is characteristic of primitive
 
agriculture that the soil is generally considered to be the only
 
source of plant nutrients. As agriculture advances, however, the
 
soil becomes primarily the medium to which fertilizers, and frequently water, as well, are applied to support plant growth0
 
The 	sooner this change in how farmers view the soil comes about,
 
the 	better, and thousands of field plot experiments, conducted
 
largely by local technicians and viewed by as many farmers as
 
possible, are probably the most effective means to this end,
 

3. Studies of on-the-farm soil moisture management are
 
badly needed0 Experiments conducted by Long 2/ and by Indian
 
associates in South India indicate that greater total production
 
might be secured in the vicinity of Bangalore by abandoning one
crop rice culture in favor of two crops annually each of which
 
requires less moisture0 There seems little doubt that in many
 
cases, where rainfall is limited and canal irrigation is available,
 
farmers apply too much water at one time, Frequently this can
 
be traced to patterns of distribution from canals, established
 
without careful research on periodicity and amount of individual
 
waterings for optimum plant growth0 In other cases, traditional
 
addiction to a particular food grain has led, in projects of land
 

j_/ 	Richard Bradfieldq "Opportunities for Soil Scientists in
 
Freeing the World from Hunger"9 International Congress of
 
Soil Science9 1960, published as a Reprint by the New York
 
State College of Agriculture,
 

2/ 	Professor Erven Long, while a member and Chief of the
 
University of Tennessee ICA Contract team. 1954-58.
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settlement, to patterns of production not well suited to local
 
rainfall conditions or irrigation possibilities0
 

4. Economic land classification as a basis for opening
 
new lands to cultivation is another high priority need. The
 
history of efforts at agricultural development is strewn with
 
wasted resources and with disappointments based on ill-founded
 
hopes and untested possibilities. Entirely too frequently, a
 
low population density per square mile in humid forests or on
 
semi-arid plains has led to the assumption that farmers in
 
high-population agricultural regions would be better off if
 
they moved. Careful economic land classification as a prelim
inary to land settlement schemes, and in preperation for land
 
tenure reorganizations, is badly needed0
 

5. Surveys of variations, within small regions, of farm
 
production and income are needed. It is amazing how widespread
 
is the impression that all farmers in any region are doing the
 
best that they couldtwith present resources, and th-at increased
 
production must depend entirely on new techniques and new re
sources from the outside. Yet whenever studies have been made
 
of variations from farm to farm in low-income regions it has
 
been discovered that farmers vary greatly in their production
 
and income from essentially the same resources0 Popularizing
 
the most productive practices already in use by the best farmers
 
in each small region may frequently be the easiest, as well as
 
the least costly, first step in further development0
 

6. Yield trials of strains of crops in use locally are
 
needed0 Such trials should always be, but seldom are, the first
 
step in research programs of systematic plant breeding. Quite ,
 
apart from this, they can open the way for fairly rapid increase
 
in production through popularizing the best locally-tested
 
strains, without the elaborate arrangements necessary to multiply
 
and distribute the seeds resulting from experimentation at central
 
research stations
0
 

7. Surveys of the range of freedom of choice in farm
 
operation should be encouraged0 how free are farmers of a par
ticular locality to choose where they will farm, how much land
 
they will till, what crops they will grow, when they will sow,
 
cultivate, and reap, what draft power they will use, what seeds
 
they will sow, what fertilizers they will apply, to whom they will
 
sell their products and when, how far they will process their
 
products, etc? Any extension service, to be effective, has to
 
begin by stressing improved practices within the power of local
 

farmers to adopt0 And a factor in this freedom is the particular
 
bundle of social attitudes, customs, and laws within which each
 
farmer lives. Being human, most farmers tend to list, as their
 
dominant needs, the provision of resources or services which are
 
beyond their present freedom of personal choice. At the same time,
 
technical advisors from another culture tend to ascribe to farmers
 
in the lands to which they go the same range of freedom of choice
 
as is open to farmers in their home-lands. Surveys of the present
 
range of freedom of choice in farm operations can give important
 
leads in choosing extension targets, in establishing research
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priorities, and in deciding what other phases-of agricultural devel
opment should be tackled, and in what order,
 

8. Surveys of hand tools, animal-drawn implements, and farm 
vehicles, and patterns in the use of these, in widely separated but 
similar agricultural regions, could expedite improved tillage in 
many parts of the world0 Frequently, the tools in traditional use
 
in one region would constitute a substantial technological improve
ment in another, So far, there are only fragmentary reports of
 
tools and implements in common use in different parts of the monsoon
 
region of South and Southeast Asia. At the same time, there have
 
been many examples of failures in trying to introduce new tools and
 
implements from the outside. The only technical advisors who now
 
have knowledge of these variations, and of successes-and failures
 
in adapting tools and implements to local use, are the very few
 
who have travelled and worked widely0
 

9. Studies of-the economics of mechanization under varying
 
conditions are needed. So far9 we have been much more active in
 
decrying glaring mistakes of massive premature attempts to intro
duce heavy tractors than we have been in trying to learn the facts
 
about the problem of farm power under various conditions0 Mean
while, there is considerable data bearing on this problem available
 
in the records of ICA operations in Peru, Bolivia, and elsewhere
 
in Latin America. In addition, rapid mechanization is under way on
 
the small farms of Japan, using many types of small tractors and
 
electric motors, and Kyushu University and Japanese agricultural
 
experiment stations are engaged in a series of studies of the
 
economics of this. Coordinated studies of all types of mechaniza
tion in low-income countriescould lead to more rapid evolution in
 

the efficient application of power, human and non-human, to oper
ations related to agricultural production and marketing,
 

10. Socio-economic and technical studies of "slash-and-burn"
 
cultivation in various parts of the world0 Slash-and-burn cultiva

tion has been viewed generally as (a) a very primitive type of cul
tivation, (b) a waste of forest resources, (c) a serious cause of
 
land erosion, and (d) a form of economic activity that should be
 

eliminated Yet it persists over very wide areas in many parts
 
of the world0
 

So far, most studies of this type of human activity have been
 
from the vantage point of a single interest, The greatest attention
 
has been paid to it by anthropologists; the next greatest attention,
 
and the most adverse criticism, has been given it by foresters. The
 
writer knows of only one study, now under way, from the viewpoint
 
of farm management.
 

In view of the widespread importance of this problem and of
 
the diverse policies with respect to it now being followed or
 
proposed, much more comprehensive study of it is needed.
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B. The 	Role of Capital in Agricultural Development
 

There are several questions with respect to the role of capital
 
in agricultural development that need study.>
 

1. What is the nature of the need for capital at early stages'

of agricultural development? Mellor; -- in a papernot yet published,
 
argues, on the basis of experience largely in India, supplemented by

brief inquiry in Southeast Asia: (1) that at 1961 stages of agricul
tural development in those countries capital is needed chiefly for
 
providing developmental services such as research, extension, and
 
input supply lines rather than for financing farm level purchase of
 
agricultural requisites; (2) that there are relatively simple changes
 
in farm practices requiring little or no capital that can raise pro
duction substantially; and (3) that it may very well be possible to
 
finance most or all of the requisites of production needed at later
 
stages of development out of this increased production.
 

This hypothesis should be thoroughly tested, for it goes
 
counter to much current thinking. If it is sustained by further
 
study it will change many of our priorities., particularly those with
 
respect to the timing,of emphasis on arrangements for production
 
credit.
 

2. What is the present effective demand for production credit
 
in agriculture'in specific low-income rural regions? Mellor's hypo
thesis is general, requiring broad study This question is specific
 
for each of a large number of regions: how much effective demand for
 
production credit is there currently? Answering this question would
 
help to determine priorities in'local programs, determining whether
 
attention to credit should receive greater'or lesser priority.
 
There would appear to be three possible explanations wher the de
mand for production credit is low, and it is important to determine
 
how far each may be valid:
 

(a) 	Farmers have enough savings to finance production
 
adequately;
 

(b) 	Farmers are not convinced that the production
 
expenditures thought by technicians to be
 
profitable are really worth the money;
 

(c) 	Farmer have deep-seated aversion to borrowing,
 
foroe.oreason or another.
 

3. What are local social valubs and motivations with respect
 
to borrowing, and with respect to repaying loans?---_These become
 
important as new credit facilities are proposed and developed. Are
 
there differences in people's feelings of obligation with respect
 
to repaying loansfrom-famnily members, local merchants, money
lenders, and,'g6vernmentalm-agencies? 	 ..
 

l/ 	 John W. Mellor, 4ssociat-e Profe-ssor of Agricultural Economics,
 
Cornell Unie-Isity.fr
 

http:Unie-Isity.fr
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4. What types of credit institutions have been most suc
cessful in meeting needs for agricultural production-credit in
 
low-income regions? We now have many examples of such institu
tions for study: various types of "development banks" in Latin
 
American countries; credit for the purchase of seeds and imple
ments to be repaid in kind after harvest; "supervised 'credit"
 
in Brazil, India, Burma and elsewhere; the Agricultural Coop
eratives and Credit Financing Administration in the Philippines;
 
Farmers Associations in Japan and Taiwan; and many others. These
 
need to be compared and analyzed, each against its own background
 
and history0
 

5. When a .iven input .of p-roved value is available in 
insufficient quahtity to meet the demand, where should it be 
applied? A good example of this is fertilizer. If only a lim
ited amount is available should it be made available in token 
quantities over a wide geographic area and without respect to 
the crop? Or should it be made available: 

a) only near urban development centers? 
- only in areas emphasizing particular export crops? 

only~for crops having high income elasticity of 
demand? 

d) only for commercial crops already entering substan
tially in-to the cash economy?
 

e) only in areas with an abundance of complementary
 
resources such as irrigation, fertile soil, well
 
developed transport?
 

Similar questions arise with respect to the location of
 
irrigation projects, roads, etc.
 

6. How do rates of return on investments in improved
 
agricultural production compare with'rates of return on invest
ments in industry? It is a common assumption that inve-stments
 
in industry yield a higher returnl but there is substantial evi
dence that in labor-rich, capital-poor, low-income agriculture
 
the rate of return on investments in agricultural production is
 
unexpectedly hi-gh, frequently much higher than on investments 
in urban industry. Obviously, these comparative rates of return 
are of primary importance in all\R-ograms of planned investment 
if capital is to be applied where it will command the greatest 
return 'While this principle cannot, and should not, always be 
followed; it is important that investments in agriculture not be 
limite& because of false assumptions about comparative returns, 
particularly when, on the grounds of other considerations9 agri
cultural development is so important to most underdeveloped

countrie-s. 

C. Education and Rural Developmet
 

Most people agree that formal schooling is a significant
 
element in rural development. Some go so far as to hold that
 
universal elementary education is so important that it should
 
command all the development resources it can profitably use no
 
matter what other elements may have to be neglected for the time
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being. Certainly this hypothesis merits objective investigation
 
insofar as this may be possible.
 

Some of the questions about the relationship of formal
 
schooling to rural development that need study are the following:
 

1. What is the contribution of the "practical" agricul
tural hig school l/ to rural development? In the past, such
 

schools have been relied upon in many countries to provide sub
ordinate officials for departments ani ministries of agriculture
 
and teachers of agriculture. From now on, however, it is obvious
 
that more thorough training9 available only through university
 
study, is necessary for candidates for these posts0 Today,
 
"practical" agricultural high schools are being supported in many
 
countries because they "can prepare trained farm operators and
 
skilled agricultural labor for mechanized farms". Is it not
 
probable that on-the-job training and agricultural extension
 
services are more efficient-=ieans of agricultural education beyond
 
elementary school for those not going on to the university? What
 
then, if any9 is the valid function of "practical" agricultural
 
high schools (as distinct from vocational agricultural courses in
 
regular high schools) in low-income countries?
 

2. How pertinent is the land-gran college pattern for
 
colleges of agriculture in low-income countries? Here the issue
 
is more one of the question of integrated administrative respon
sibility for teaching, research and extension than it is of
 
content of the teaching itself0 There is some question as to
 
how far it is legitimate to infer from the obvious-value of the
 
land-grant college pattern in the United States that this is
 
the best pattern in other, quite different, circumstances9 even
 
if it were politically feasible to reproduce it,
 

3o What is the best location and affiliation for colleges
 
of agriculture in low-income countries? Most of these colleges
 
of agriculture are small,' yet very few of them are adjacent to
 
other colleges or major universities. Would it be better for
 
them to be on the same campuses with colleges of arts and sciences,
 
where they could share common facilities? Many of them, partic
ularly in former British territories, are parts of Ministries of
 
Agriculture, members of the teaching staff being civil servants
 
of the Ministry rather than having tenure in the colleges0 This
 
has disadvantages from the standpoint of building strong faculties0 
While there is little opportunity for developmental assistance to 
re-organize or re-locate existing- cqlleges, there have been several 
examples just recently of ICA pl4ying a large role in creating 
new agricultural colleges and rural universities. Certainly, in
 
such cases, study of this question9 and the preceding and following
 
ones, Would be worthwhile0
 

Reference-here is to dominantly vocational and "practical"
 
high school curricula, terminal in nature and not qualifying
 
students to proceed to the university Vocational agricul
tural elective courses in "academic" high schools are another
 
matter0
 

l 
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4o What is the best type of education. at all levels,
 

when rapid economic0 social and political development is the top
 
item on the agenda for the rising generation of a country? One
 
correspondent writes, "Most educational systems in the less
developed countries are patterned after European and American
 
systems. They contain, in many instances, impractical curricula
 
having incomplete applicability to the current and future needs
 
of the students. (Research) studies could aim at discovering

educational methods and content most valuable for economic and
 
social development purposes at the element'ary, secondary, voca
tional, adult and special technical levels0 They should aim at
 
discovering the types of knowledge, skills, and attitudes related
 
to development need.s in different situations and the most effective 

ways (formal and informal) of delivering them over the long term.
 
The Basic Education idea espoused by Mahatma Gandhi was designed'
 
to build a whole system on the actual everyday needs of students,
 
but it tended to take the stable, independent village as its
 
objective rather than continuously evolving development to new
 
levels. The Folk High Schools of Denmark similarly broke fresh
 
ground with a type of education specifically designed to meet
 
current needs, giving no hostages to existing educational ortho
doxy.
 

Probably any form of education that results in verbal and
 
mathematical literacy and that expands the horizons of students
 
is an asset to rural development. But obviously some types of
 
education and some methods of teaching are better for the purpose
 
than others0
 

5. What are the productive and unproductive uses of ICA 
"participant" programs under which students from abroad come to
 
study in the United States? This participant program is very
 
large. For the most part it places foreign students in courses
 
of study designed to meet the contemporary needs, under American
 
conditions, of American students. In what subjects, and for what
 
purposes, is this "participant program" an effective technique?
 

D. Institutional Measures for Agricultural Development
 

From the discussion of aspects of rural development in
 
the Introduction, it will be tecalled that a considerable number
 
of the elements of agricultural development consist of the legal,
 
commercial, and social institutions within the framework of which
 
agriculture must operate0 Developmental assistance becomes in
volved in practically all of these, at one time or another. All
 
of them involve substantial problems, some of which stand out as
 
urgently needing research*
 

1. Studies of the economic, social, and political factors
 
and effects of various measures of land reform"0 Many underdevel
oped agricultural economies can be described as having, or as
 
having had in the recent past, a feudal or quasi-feudal pattern
 
of land tenure and tenancy "Land reform" is a battle-cry in
 
every awakened country where such a pattern persists and it is
 
bound to become an issue in those not yet awakened, It is an
 
issue charged with emotion; for that very reason it needs objective
 
study. It iswidely viewed as a panacea; for this reason, also, it
 

I 
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needs analysis leading to rational assessment of what it can and
 
cannot accomplish. It involves intimately inter-related economic,
 
social and political motives and effects; consequently it needs
 
simultaneous and coordinated study from all three points of view.
 
Fortunately, it is a problem on-which a large body of experience
 
has accumulated in the course of a long history of various kinds
 
of land reform in many countries, but no objective evaluation of
 
this widespread experience has-been made.
 

2. Comparative studies of,various types of land settlement
pro jec~So. Frequently, for the valid purpose of bringing poten
tially valuable land resources into more productive use,'and too
 
frequently, in the vain hope of relieving population pressures on
 
land already under cultivatibn, governments embark on various
 
types of programs of land settlement0 One research need here is
 
to compare the costs and effects of different types of govern
mental participation in land settlement* (1) settlements financed
 
and administered by government, including land clearing and
 
preparation for cultivation, and provision of credit for prelim
inary production needs, and sometimes for family subsistence needs
 
as well; (2) govern4ct sponsorship of "cooperative" land clearing
 
and settlement; (3) government provision of access roads only;
 
(4) government provision of accass roads-- schools, hospitals,
 
and agricultural extension services0 Itwould be helpful to have,
 
for comparison with such governmental -efforts, analysis of land
 
settlement schemes financed by private capital, in Latin America
 
and in earlier years in Southeast Asia.
 

Another need is to devise a valid framework for cost-benefit
 
analysis of investment in land settlement scheme-s to facilitate
 
comparing such programs with others competing for scarce govern
mental revenues. Techniques now being used for this are super
ficial and inadequate; they leave out many factors involved in
 
the relationships between land settlement and the strength of
 
the national economy0
 

3. Studies of institutional arrangements for adaptive

agricultural research0 lhow should regional research stations
 

for varietal and fertilizer trials and other aspects of adaptive
 
research be organized-and administered? TWhat type of training is
 
needed for tchnicians competent to manage routine trials? How
 
much supervision of these technicians is essential? How should
 
'xperimental field trials and extension demonstration plots be
 
related? Is it feasible for the same personnel to serve both as
 
researchers in branch stations and as extension agents? How,
 
and to what extent, can the administration of such adaptive
 
research best be combined with training new technicians in investi
gational techniques?
 

4. Studies of experience with cooperative societies as
 
agencies for marketin and credit. "Cooperation" has stood very
 
close to "land reform as a slogan end as a panacea for rural ills0
 
Enthusiasm for cooperatives has persisted in many parts of the
 
worlddespite repeated failures of cooperative enterprises. The
 
magic of the slogan is so strong that the name cooperative is
 
applied to types of organization making no recognizable application
 
of the classical principals of the Rochdale society of weavers
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from which the modern cooperative movement sprang Meanwhile,
 
the problems which cooperative societies are expected to solve
 
are real, and they are of major importance to agricultural devel
opment0 It is obvious that some type or types of effective organ
ization through which the marketable produce of millions of small
 
farms can move to market, and through which production credit and
 
requisites can'be made availab16 to these many small farmers, is
 
essential. And there are examples of successful cooperative
 
societies on a wide scale, notably in Japan and Taiwan, keeping
 
the hope alive that such societies may serve these functions
 
elsewhere.
 

What is needed is careful multi-country studies of various
 
types or organizations called "cooperatives", of the conditions
 
under which they have arisen, of the problems they have encountered,
 
of the modifications which have been introduced in efforts to solve
 
these problems; of their actual administrative costs (sometimes
 
hidden in general governmental administrative and auditing budgets
 
as well as in publfc. subsidies), and of the ethical-and other
 
cultural elements necessary to their success or responsible for
 
their difficulties.
 

5. Study of the institutional changes and problems
 
resulting from the introduction of irrigation. A prominent phase

of many programs of agricultural development is provision of new
 
facilities for irrigation., If the full value of such facilities
 
is to be realized, there must be far-reaching changes in cropping
 
systems, in fertilizing practices, in work patterns, in social
 
relationships, and in legal arrangements for water distribution,
 
payment for irrigation water, and adjudication of disputes0 In
 
most cases the planning of irrigation projects is largely in the
 
hands of engineers and therefore the need for extensive prepara
tion of the people involved and for the provision of new services
 
is usually not recognized until acute problems arise. Despite the
 
seriousness of these problems there appears never to have been a
 
careful and exhaustive study of them in the special circumstances
 
of low-income c6untries, to guide preparation for irrigation pro
jects in the future.
 

E. Public Investment for Agricultural Development
 

l. General. There are undoubtedly a number of important
 
topics for research with respect to public and private investments
 
of various types undertaken in whole-or in part in the interest of
 
agricultural development0 These include investments in irrigation
 
facilities, fertilizer and implement factories, mass communications,
 
market and storage facilities, etc0 While agricultural development
 
requires these, they are beyond the writer's competence to evaluate
 
and discuss0
 

2o One problem, however, must be mentioned, both because
 
of its. great importance and because it bears on an investment in
 
which programs of community development take a major interest.
 
This is the role and economic value of rural roads. A number of
 
knowledgeable and astute observers, the late Professor A. W. Ashby

of Oxford among them, have argued that an adequate network of
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roads and transport deserves first priority in any program of
 
planned development0 Two types of studies are needed. One type
 
is small, specific studies of the cost, and economic aAd social'effects,
 

of 	access roads just after they have been built, and three to five
 
years later. l/ The other is more general studies of the role
 
of roads and transport in rural development.
 

F. 	Methods of Extension Education and Community Development
 

The great value of programs of extension education and com
munity development lies in the fact that they can be, literally,
 
education for freedom. By confronting rural people with alterna
tives between which they may choose (where formerly they have
 
lived largely by tradition) and by giving them emotional support
 
while they organize for group action and while they accept respon
sibility for the results of their own risk-taking decisions,
these programs help people learn how to be free men. This transi
tion to freedom is difficult. Nicolas Berdyaev observed, in
 
Slavery and Freedom, that "it is easy for a slave to become a
 
master; it is easy for a master to become a slave; it is almost
 
impossible for either to become a free man."
 

Despite their great and unique potential value, programs of
 
extension education and community development in low-income countries
 
have been much less effective than they might be,.largely due to
 
false-assumptions and inadequate background knowledge. Herein lies
 
the 	need for considerable research in this field.
 

1. The foremost research need here is for m6re projects
 
involving controlled experimentation with respect to selected
 
variables in extension education or community development method
olog It is amazing in view of the strong emphasis on extension
 
and community development in developmental assistance that no more
 
such controlled experimentation has been undertaken. Instead,
 
debates around conference tables result in one decision or another
 
about how to begin, and emphases and methods are continued or
 
dropped as programs proceed on the basis of administrative judg
ments untested by any actual experimental comparison of the
 
results of alternatives. The writer knows of only one example of
 
controlled experimentation of this type, carried to completion
 
after three years'trial. / It not only let to definitive conclusions
 
about the two variables it was set up to test, 3/ but its records
 

l/ 	Like the study recently published by the Community Development
 
Research Council of the University of the Philippines, "The
 
Value of Rural Roads".
 

2/ 	The Experimental Extension Project of the Allahabad Agricul
tural Institute, in India.
 

3/ 	 Correlation between type and amount of previous education of
 
the extension worker and his success as an extension agent;
 
and correlation between nature of initial program emphasis
 
and over-all "practice changes" after a three-year period.
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provided the raw materials for several subsequent studies of
 
factors related to performance of extension workers. At a minimum,
 
every country should have several extension or community develop
ment projects with built-in provision for keeping the type of
 
records of activities that can be subjected to analysis. But
 
more than this is needed: controlled experimentation, not neces
sarily with whole projects but with respect to each of a number
of specific techniques, is required. Some of the aspects of
 
extension or community development methodology amenable to such
 
experimentation are the following:
 

a. 	What background of training is essential for field
 
agents?
 

b. 	What are the relative merits of initial concentration
 
on agriculture? felt-needs? literacy? village amen
ities? credit? provision of requisites?
 

co 	 What forms of posters, of leaflets, of dramatic pre
sentation, are most effective in a particular culture?
 

d. 	What concentration of effort, what frequency of con
tact with individual villages and with individual
 
families is essential for an acceptable rate of
 
change?
 

e. 	What frequency and duration of in-service training
 
periods is optimum?
 

2. How, within multi-subject-matter extension education or
 
community development, can adequate attention to increasing agri
cultural production be assured? Three forces impel extension
 
education organizations in low-income countries toward handling
 
several subject matters rather than agriculture alone, and toward
 
taking on one or another of the forms of community development.
 
One is the shortage of public funds and of appropriate personnel.
 
The second is the lack of any distinction between production,
 
consumption, and social amenities in the minds of rural people
 
in low-income countries: life to them is an undivided whole. The
 
third is the proved psychological advantage of responding to
 
"felt needs" over the practice of building a program to pursue
 
objectives pre-determined by administrators. In the early stages

of rural development what is needed primarily is response, change,

decision-making--almost regardless of the subject-matter involved.
 

In practice, the adoption of multi-subject matter extension
 
and community development programs tends to dilute specific atten
tion to agricultural production This is partly because the felt
 
needs of rural people are quite diverse. It is partly because the
 
special techniques of most types of community development are more
 
appropriate in securing construction of roads, schools, wells and
 
drains than they are to achieving changed practices in agricul
tural production It is partly because public works and physical
 
facilities are more visible and make a greater impression on
 
visiting officials than do changes in methods of production.
 

Increases in agricultural production, and in agricultural
 
production per man, are basic. How can extension education and
 
community development be so structured and administered that
 
agriculture receives the primary attention it must have if rural
 
and national development are to be achieved?
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3. What criteria can be established to-help determine when
 
agricultural extension education is more effective if separately
 
organized, and when it is more effective if integrated into a
 
multi-subject matter community development program? In the past,
 
U.S. technical assistance has helped establish or improve agricul
tural extension services in some countries, and multi-subject
 
matter community development programs in others. There are un
doubtedly circumstances under which each is more effective than
 
the other. But the decision as to which should be encouraged has
 
seldom been determined by these differences in circumstances;
 
instead, it has been determined by differences of opinion, even
 
of dogma, and frequently by bitter internal struggle both between
 
and within agencies of the U.S. government. The writer is certain
 
that objective study of the performance of the two approaches in
 
the past, in different countries, would yield valuable criteria
 
to help guide future decisions.
 

4 What are the separate and joint effects of (a) sub
sidies to local governments (b) subsidies to local nOn-governmental
 
ous and c technical advice and direction, on local self-help
 

projects? The local self-help group project is the central activity
 
of one form of community development. Normally, these projects are
 
aided both by subsidies in cash or materials and by technical
 
advice and supervision. Are both necessary?. What is the relative
 
value of each? Does giving subsidies for initial projects make
 
it unduly difficult to persuade local groups to act without them
 
later on? Can subsidies to local governments be supplanted, at a
 
later date, by the exercise of newly-granted local taxing author
ity? Should subsidies be matched by taxes raised locally?
 

5. To what extent, and in what ways, can agricultural
 
extension education and the supply of agricultural requisites be
 
combined? With certain exceptions, extension education in the
 
United States has been able to take it for granted that farmers
 
could purchase, through commercial channels, any new seeds,
 
fertilizers, implements, insecticides or any other requisites of
 
production they might want to try. This is not the case in much
 
of the world. Consequently, there is a strong tendency to combine
 
the two functions of extension education and the supplying of
 
requisites0 There are two basip objections to this combination:
 
first, that it confuses the role of the extension agent for him
 
to try to be both advisor-teacher and merchant; second, that the
 
supplying of requisites becomes so time-consuming that it greatly
 
decreases the time available for extension education. Yet the
 
problem persists.
 

Possible new approaches to this problem are suggested in
 
Section H. Meanwhile, there is need for more study of the problem
 
to ascertain whether there are ways of combining these two activ
ities without adversely affecting either. l/
 

j 	 One possibility, under Latin American conditions, is to have
 
the office secretary of each extension agent handle the supply
 
of requisites. See Technical Cooperation in Latin American
 
Agriculture, op. cit., pp. 53, 354. But in most of Asia
 
extension agents have neither secretaries nor offices.
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6. How can interpersonal communication be achieved between
 
extension or community development workers and illiterate or iso
lated rural people? Carl Taylor writes: "The vast majority of
 
people who work with village people do not really communicate with
 
them at all, and I think it is more than a hypothesis to say that
 
the reason they do not is because they do not understand the images
 
and precepts of villagers . . I am so convinced that practically
 
no communication takes place that I am sure there is no other topic
 
that is more important to study than this."
 

7. What are the communications patterns and channels for
 
the diffusion of news and ideas in various folk cultures? There
 
are numerous recent studies of such channels and patterns among
 
rural Americans; what are the analogous patterns in the largely
 
illiterate societies where much of developmental assistance is
 
carried on?
 

8. To what extent are the various visual aids, and other
 
specific techniques of extension education, actually used, and
 
whatih their effect? It is a common assumption that techniques
 
of extension education effective in the United States are effec
tive everywhere. It is a further general assumption that visual
 
aids are of particular value among illiterate peoples. Consid
erable emphasis is placed in many programs of developmental
 
assistance on training extension and community development workers
 
in their use. But to what extent do workers actually use them?
 
And what are the effects when they do? Do these aids really teach?
 
Do they entertain without teaching? Must they be used in conjunc
tion with other teaching techniques? If so, with which ones,
 
for different purposes, in various cultural settings?
 

9. How can adequate technical backstopoing be given to
 
programs of extension education and community development? In
 
the United States, agricultural extension agents are graduates of
 
agricultural colleges to begin with, and they are reinforced by
 
a corps of subject-matter specialists whose specific task it is
 
to keep abreast of new technical developments0 They not only
 
relay these to extension agents but also present them directly
 
to meetings of farm operators0 In underdeveloped countries, few
 
agricultural extension agents are college graduates. Technically
trained personnel are in short supply Subject-matter extension
 
specialists, apart from the too few research workers, often do
 
not exist. In community development programs, field workers must
 
deal with projects in more than one technical field0 And in both
 
extension and community development, in addition to supplying
 
technical information, field agents have the very large and often
 
predominant task of encouraging rural people to begin to overcome
 
the inertia of habitually following traditional patterns. Under
 
such circumstances, how can adequate technical backstopping be
 
achieved? Various methods have been and are being tried0 Reports
 
of these have yet to be brought together, with each assessed not
 
only with respect to degree of success in its local setting, but
 
also in the light of its probable transferability to other cul

4tural settings0
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10. How can the principles of good extension education'be
 
reconciled with crash programs to achieve specific targets of
 
increased producti6n? Agricultural extension as practiced in the
 
United States has seldom,,except temporarily in wartime, given
 
any attention to national production needs or goals. Instead, it
 
has concentrated solely on helping individual farmers achieve
 
higher net incomes and a better life. However, in many countries
 
where developmental assistance is active, national governments,
 
faced by inadequate food supplies and limited foreign exchange,
 
are formulating development plans calling for increases, by stated
 
percentages or amounts, in the production of selected crops. A
 
frequent practice is to charge extension and community development
 
services with the responsibility of achieving these production
 
targets. Extension and community development workers claim that
 
such"crash programs" subvert good educational methods and, in the
 
long run, retard the achievement of production increases. Is
 
this true? Need it be true? Are there methods already being
 
used, or new ways of achieving an emphasis on national production
 
targets that are compatible with effective extension teaching?
 
If so, what are they? /
 

11. What amenities of rural living, in each region, do
 
people value most highly? And from which ones do they feel satis
faction over time? A major emphasis of certain types of community
 
development is on improving the amenities of rural life. Which
 
among these are most important to the people? Primarily physical
 
facilities for education, sanitation and health? How about organ
ized recreational opportunities? Organized dramatic and musical
 
events within the established culture? Others? Which binds people
 
with more loyalty to their locality: the achieved level of social
 

I/ 	 The writer believes there are two methods of achieving this
 
synthesis which should be given greater trial. One meth6d,
 
already tried on a limited scale, is to allocate, arbitrarily,
 

a certain percentage of each field worker's effort to pushing
 

improved practices specific to the increased production of
 

designated crops. In this, reliance is placed wholly on edu
cational methods normal to extension, but response to "felt
 

needs" is restricted to the remaining arbitrary percentage of
 

each field worker's effort0 The other method, not yet tried
 
to the best of the writer's knowledge, is analogous to the
 

In this
"Outlook Conferences" common in American extension. 

method, suitable materials would be presented to meetings of
 
farmers in each locality, acquainting them with the nation's
 

production needs0 These groups of farmers would then be led
 
in considering these, setting targets for themselves as local
 
contributions to the national effort, and extension agents
 
would then put special efforts into helping to meet these
 
locally-determined targets0 In the glow of new nationalisms,
it might be found that the feeling of having a share in a
 
national effort is as strong an incentive as the prospect
 
of higher personal income--which might, as a consequence,
 
occur in any case0
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amenities which they may enjoy, or the degree of their personalS creative involvement in widening the scope of these activities? 

12. What methods have been found effective, or ineffective,
 
for coordinating the technical services of different departments or
 
ministries of the government in tackling specific local problems?
 
Extension education in the United States deals primarily withtwo
 
broad subjects--agriculture and home economics--and the technical
 
resources to back its efforts are found in a single agency: the
 
land-grant colleges0 By contrast, most extension and community
 
development services in underdeveloped countries deal with a
 
variety of subjects. In theory, technical backstopping is to be
 
supplied by departments or ministries of agriculture, education,
 
health, and public works0 In practice, the results are not en
couraging Various methods of coordination have been tried in
 
different countries. What has been learned from these efforts,
 
and how far are. the lessons applicable in other settings?
 

G. The National Culture and Rural Development
 

To revert to a statement in the Introduction, agricultural
 
development does not depend on farms and agricultural technicians
 
along; it is a function of the whole culture, the whole way of
 
life 	of a people. Five aspects of the impact of national culture
 
on-rural development need attention. value systems, local govern
ment, taxation, class structure, and foci of decision-making. In
 
addition, the Taylor Hypothesis discussed below needs examination,
 
as well as the relationship between aspects of American culture
 
and the history of rural development here0
 

lo Value systems. The group of topics for research men
tioned most frequently by correspondents consulted in preparation
 
of this paper consists of questions about the value systems, aspir
ations, dominant motives of rural people, and of the urban elite of
 
each low-income country.
 

Questions with respect to the attitudes and values of rural
 
people include the following:
 

a. 	Attitudes toward nature in general, and with respect
 
to man's place in the world0
 

bo 	 What are the dominant aspirations of farmers? Of
 
rural people generally?
 

0. 	 Attitutdes with respect to social interaction Are
 
they individualist? Cooperative? Do they feel
 
that cooperative aid should be limited to kinfolk?
 
Extended to close neighbors? To all members of
 
the village?
 

d. 	Attitudes with respect to family obligation. Do
 
farmers feel free to keep the fruits of increased
 
production for exoenditure or for investment, or
 
must they share these with relatives or others in
 
the community?


e. 	Attitudes with respect to the proper functions and
 
responsibilities of government0
 

f. Attitudes with respect to land and livestock.
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g. 	How strong is the attachment of rural peoples to
 
particular staple foods in their diet? Does this

have 	ritualistic significance? I/
 

The attitudes of the urban elite of different countries
 
with respect to rural development need to be studied. In fact,
 
one increasingly hears the opinion expressed that the attitudes
 
of the urban elite with respect to rural people and rural devel
opment are far greater obstacles to agricultural and rural devel
oprnent than the attitudes and values of rural people themselves.
 

ao Do members of the urban elite believe that rural
 
development is possible? That it is desirable?
 
That it should take second place to industrial
ization?
 

b. Do they believe rural people have competence and
 
judgment within themselves, or that they must be
 
given ready-made answers and be told what to do?
 

co Are they willing to approve a wide delegation of
 
powers to local government, or do they favor a
 
strongly unitary national form of government?i
 

d. 	Are they conscious of the strong tendency to spend
 
a disproportionate share of public revenues on
 
public works and services in the capital, and,
 
secondarily, in other urban centers. If con
scious of this, what is their attitude with
 
respect to it?
 

2. Local government The topics listed with second greatest
 
frequency by correspondents as needing research attention are those
 
relating to local self-government,
 

Both 	in Latin America and throughout much of South and
 
Southeast Asia, agricultural technical advisors are impressed by
 
the feeling of helplessness of rural people with respect to their
 
own governments. It all seems so far away, so difficult to
 
approach, so enshrouded in red tape0 Their only participation-
and this, for most rural people, only in certain countries--is
 
voting in infrequent national elections0 There is next to no
 
opportunity, within the framework of government, for local people
 
to come together and agree to tackle specific local needs, tax
 

_/ Barnett reports that in Venezuela farmers would produce new
 
food crops for sale but would not incorporate them into family
 
diets. Mellor remarks that my statement of the issue is too
 
"black-and-white-" He rightly points out that in the study

of this'and similsrvalue questions the economists' concepts of
 
utility surfaces, and of marginal rates of substitution would con
stitute a more fruitful approach
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themselves to meet the cost, and appoint local officials to carry
 
out the task0 _/
 

Technical advisors quite generally feel that rural people
 
are ready to move on local issues far more rapidly than current
 
governmental patterns allow0 Many of them place local government
 
above land reform in order of priority. Obviously this is a
 
sensitive area for developmental assistance, yet it is vital to
 
rural development in any free society and there are, in fact,
 
several instances of technical advisors being asked to advise on,
 
draft legislation for, and help to establish local self-government.
 
Some of the questions needing study are the following:
 

a. 	What have been the successes and failures in attempts
 
to establish or strengthen local self-government?
 

b. 	 Can evolution toward local government proceed by
 
stages, with power to tax being the last authority
 
granted, or should taxing authority be part of the
 
first stage?
 

c. 	Where there has been a measure of local government,
 
largely judicial, in a relatively static culture
 
in the past, what are the problems in converting
 
this to largely executive local government, compe
tent to plan and carry out new projects as part of
 
orderly and dynamic development?
 

d. 	 Is the educational phase of establishing local
 
government an appropriate activity for a community
 
development program, or should it be separately
 
administered? 2/
 

3. Impact of taxation There are at least four aspects of
 
the impact of taxation on rural development that merit study:
 
(a) the deterrent effect of low land taxes on agricultural devel
opment in cases where land is held in large estates primarily for
 
purposes of social prestige or, in any size of holdings, for spec
ulation; (b) the possible use of tax exemption incentives for
 
certain types of improved land use; (c) the possibilities, limits,
 
and effects of using the taxing power to accumulate savings for
 
investment; (d) the possibilities of the labor tax as a phase of
 
building and maintaining local public services; and (e) the eco
nomic, social, and political effects of granting taing power to
 
rural local governmental entities0
 

4° Impact of class structure0 One of the knotty problems
 
development arises from the fact that practically all of the per
sonnel of development agencies are drawn from the urban elite, and
 
educated in schools and colleges patterned on foreign models, with
 

_/ 	Two exceptions to this are Indonesia and Taiwan, where local
 
government is real, active, and effective
 

2_/ 	In the Philippines and in certain states in India, increasing
 
local government is a major objective and activity of commun
ity development programs.
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the result that they have,difficulty in achieving really effective
 
rapport with village people. Trained in a rationalistic approach,
they do not communicate easily with rural people whose ways of
 
thought are more holistic and whose logic is tempered by local
 
experience0 Analysis of the performance of extension workers at
 
the Allahabad Agricultural Institute in India revealed very decided
 
differential impact depending on the caste of individual farmers
 
and the caste or other religious affiliation of extension workers.
 
In the Andean countries of South America, rapport and response are
 
quite different between extension workers, on the one hand, and
 
"Indian" and 'hon-Indian" farmers, on the other. Each of these
 
problems hints at the substantial impact of class structure on
 
measures for rural development, indicating that better under
standing of this problem would be helpful.
 

5. Foci of decision-makino Who makes what decisions in a 
particular culture? To what extent are decisions about agricul
tural production--what to grow, what requisites to purchase, when 
to cultivate, whether or not to borrow for productive investment-
made by the male "farm operator"; to what extent are these family
 
decisions? To what extent are they determined by the social pres
sure of neighbors, by tradition, or by a communal organization
 
of production? If land reform is to be achieved, who must make
 
the critical decisions? Who are involved in decision-making with
 
respect to village sanitation, new feeder roads, new schools? Who
 
must make what decisionsif commercial fertilizers are to be used
 
in quantity?
 

These questions are important partly because of the relation
 
they may have to rate of development in any culture. They are 
important also, where developmental assistance is involved, because
 
a technical advisor tends to assume that the pattern is similar to
 
that of his homeland, or that of another foreign country in which
 
he has worked.
 

6. What, in each region, are the effective incentives to 
increase agricultural production? Some rural programs are postu
lated on the assumption that nothing is needed except proof that. 
certain practices will increase production. Others, that the
 
possibility of improved amenities of village life--better sani
tation, roads, water supply, etco-will call forth increased
 
production. The new "Package Plan" in India introduces assured
 
forward prices as an incentive. Some observers believe a ready
 
supply of desirable consumer goods in local shops will do the
 
trick. Some argue that raising the aspii'ations of village women
 
through home demonstration agents can be a major factor. Some
 
programs appeal to farmers to increase production "because the
 
nation needs it," Obviously these incentives are not equally
 
potent in any one place, and their relative strength varies from
 
place to place and from time to time. This is a topic on which.
 
economists, social psychologists and anthropologists might well
 
join forces,
 

7. What have been the factors which, in different regiofs
 
and countries, have been primarily instumental in getting the
 
agricultural economy moving again after a period of stagnation?

This question is frequently raised, illustrated by one or two
 
examples, and with the implication that a broader study would
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yield important clues toward establishing priorities in agricul
tural development. To the writer, the significance of studying

this question lies in the contribution such study can make to
 
identifying the variety of requirements for agricultural devel
opment rather than in indicating priorities. One consultant
 
emphasizes the role of the migration of groups of persons with
 
more highly developed skills. Another underscores the trans
forming influence of new roads and improved communications.
 
Another points to the influence of general elementary education.
 
The writer knows of instances where the trigger influence seems
 
to have been eradication of malaria (in Minas Gerais, Brazil and
 
in the Terai region of India), the.introduction of irrigation,
 
the evaporation of a fatalistic attitude in the heat of political
 
demand,for independence. It is a question worthy of study, pro
vided it is not understood to reveal a panacea or a universally
valid "trigger role" for a particular influence
0
 

The Taylor Hypothesis
 

Along with other research on the relationship between the
 
national culture and rural-deVelopment, there is need for careful
 
testing of the hypothesis advanced by Dr. Carl C. Taylor:
 

"that so-called tradition-ridden peasants will not
 

be inhibited by their sanctions and taboos (value
 
systems) if they are approached with alternative
 
ways of doing things which they are already doing,
 
and the doing of which yields them immediate, ob
vious results,"
 

It is easy to become immobilized by considering all pos
sible difficulties. It is easy to confuse research interests
 
which are imperative to operational effectiveness with those
 
which actually are of largely academic interest only. Taylor
 
suggests, and the writer agrees, that we can get on with the
 
job without waiting for exhaustive studies of certain cultural
 
differences0 This does not mean that more exhaustive studies
 
may not allow us at a later stage to increase operational effi
ciency substantially. It does warn us against losing operational
 
momentum, and against being frightened by apparent complexities.
 

Rural Development and American Culture
 

The Taylor Hypothesis, in addition to being intrinsically
 
.important, provides an easy transition to what may be the most
 
important topic for research considered in this section, if not
 
in all of rural development assistance, namely, what is the rel
evance to rural development of specific attitudes and values
 
prominent in American culture?
 

It may be that, in becoming aware of cultural differences
 
among peoples, and of the multiform influences of aspects of
 
these cultures on rural development, we are in danger of concluding
 
that to get along i-n their cultures, we must master their ways
 
almost to the point of adopting them ourselves.
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If attitudes and values are such important determinants of
 
rates of development, why, positively, did rapid rural development
 
begin so much earlier and accelerate so much more rapidly in the United

States than in many other places? Americans now going abroad in devel
opmental assistance are the inheritors of those attitudes and values
 
which accelerated this development, and, to greater or lesser degree,

they embody them. What is it that they have to contribute that is of
 
greatest value? Is it their tractors, their centrifuges, their sci
entific concepts, the dollars in their pockets? Or is it their atti
tude toward nature? Their willingness to risk ridicule in order to
 
try a new method? Their ways of dealing With peers, "superiors,"

and 	"subordinates" within an organization? Their sense of time as a
 
valuable asset? Their propensity to want to measure with precision?
Their literal use of language? Their readiness to classify and 
generalize? The value they place on formal schooling? Their pref
erence for local over national government? Their willingness to del
egate responsibility coupled with distrust of concentrations of power?
Their preference for pragmatism instead of for dogma? Their accept
ance of some right to equal consideration of all persons? Their con
cern for the underdog? Their preference of the new to the old? j 

Obviously, in any such studies, due consideration must be
 
given to other factors0 Ceitainly America was blessed with abundant
 
natural resources0 It could create a new civilization in a new,
 
largely empty land0 It did not have to transform an established
 
feudal culture in a crowded land into something different0 It was
 
effectively separated from foreign tyrannies0 Nevertheless, why was
 
it that thousands left an uncrowded (by any other than American stan
dards) East to line up to dash in to settle Oklahoma, without roads,
 

or credit supplied by "the government,"
schools, hospitals, seeds, 

whereas elaborate subsidies seem necessary to get settlers into
 
Mindanao, South Sumatra, eastern Bolivia, southern Venezuela? What
 
was it about the "climate of investment" that brought European capital
 
in large amounts into nineteenth century America without the guarantees
 
implicit in colonialism? What is it about American culture that impels

,voluntary private philanthroupy into "distressed areas" long before
 
governmental action is even considered?
 

Perhaps there are two sides to this question of "attitudes and
 
values" in developmental assistance0 We have been forced by our
 
experience in low-income countries to recognize that non-economic
 
aspects of culture are powerful forces affecting the rate of develop
ment there0 Is it not time we really studied the extent Lo which the
 
non-economic aspects of our own culture have affected our own devel
opment? We are in a position now as we have never been before to
 
make such studies, by bringing to them an increasing knowledge of 
contrasting cultural components in many different settings of
 
resource endowment, population density, and institutional history,

around the world. Only when such studies have been made will we
 
be able to answer with assurance the question: What really does
 
America have to contribute via developmental assistance?
 

l/ 	This listing is illustrative only; it is in no sense a list of
 
considered hypotheses. These are items that come easily 'to the
 
writer's mind to try to make a point: the point that we need to
 
search our own cultural background to try to determine what is
 
pertinent to rate of "development," and what is not.
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H. New Approaches Worthy of Pilot Project Experimentation
 

There are several specific types of rural development pro
jects that merit thorough testing in the form of pilot projects.
 

1 Adaptive agronomic and farm economic research, coupled

with extension9 as a major operational activity. The widespread

needs La) for many, many field trials of crop varieties and of
 
fertilizer response together with studies of the economics of
 
these, (b) for studies of variations within small regions in farm
 
production and income, (c) for studies of the range of freedom of
 
choice in farm operation, (d) for adequate technical backstopping

of agricultural extension, and (e) for effective techniques of
 
training in research procedures, have all been noted0
 

Taking these all together, it would seem worthwhile to
 
experiment with a new type of field project, combining an exper
iment station with its program confined to adaptive and farm
 
economic research, and an agricultural extension service through
out the surrounding countryside within a radius of ten to fifteen
 
miles, The adaptive research would be valuable both for its
 
results and for the training involved in carrying it out, The
 
cooperation between technical advisors and local technicians,

being centered in learning together, would help bridge problems.

of understanding due to cultural differences, and help minimize
 
mistakes of technical advisorsdue to lack of experience in the
 
region. Having such a program of adaptive research at the center
 
of an extension project might, in addition to being highly effective
 
locally, prove to be a more efficient and a faster way of multi
plying extension projects throughout a large region or country

than methods now in use. By double-staffing the first few such
 
projects, the most competent local technicians could be trans
ferred, year by year, to start similar new projects, and the 

combination of adaptive research and extension, probably not by. 



the same staff but in close collaboration, might provide far more
 
effective in-service training for extension workers than the pro
longed training in special Centers which is the normal practice
 
now. Such a plan would also avoid the widespread tendency to
 
postpone adaptive research much too long, through concentrating
 
on getting a strong central experiment station well-established
 
first.
 

2. An extension education program to village merchants
 
and bankers and moneylenders, backed by appropriate research.
 
We have noted the close dependence of response to effective exten
sion education for farmers on ready availability of the requisites

of agricultural production. seeds, fertilizers, implements,
 
insecticides, etc. We have noted the problem introduced when the
 
extension agent is asked also to handle sales and distribution of
 
these requisites. Has anyone experimentedwith a program of exten
sion education to village merchants to see whether this could
 
induce them to stock new articles, thus meeting the needs of
 
farmersfor requisitesthrough normal commercial channels? A mer
chant accustomed to dealing only in staple consumption items faces
 
real problems in shifting to dealing in these production requisites:

there isnot a pre-existing predictable demand; the need for most
 
such articles is highly seasonal(in many cases a week's difference
 
in time of availability is crucial); periodicity in size of
 
inventory is much greater,
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What would happen if a specially designed extension educa
tion program were set up to work. with rural bankers and money
lenders? One experience in the Philippines has demonstrated that
 
a local bank can meet the credit needs for a rapidly expanding
 
poultry and swine industry and do it profitably. This example
 
resulted from the unaided imagination and creativity of a local
banker, but is it not possible that an appropriate extension ed
ucation program could multiply such instances?
 

In many cultures, the merchant and the moneylender are cast
 
in the role of exploitative villains to be eliminated. But their
 
functions are essential, and there is considerable evidence that
 
their profits, in most cases, are not exorbitant since their costs,
 
particularly in credit, are high. Perhaps it would be better to
 
help them adapt their present skills to the new needs of a dynamic
 
agriculture than it is to try to replace them -Research on the
 
costs aid returns of these small agriculture-related businesses
 
and on factors affecting their efficiency would be needed in con
nection with such programs; it is needed anyway0
 

3. A program of publicly-supported advertising through
 
press and radio of production requisites0 In North America and
 
Western Europe a considerable amount of the propaganda for changed
 
practices in agriculture is provided not by public programs of
 
extension education but by private advertising0 In low-income
 
countries, however, both cultural history and the small and
 
highly local nature of merchandizing firms makes integrated
 
advertising campaigns not feasible if left to private support.
 
Also, much advertising that does appear-is of doubtful reliability.
 

But what would happen if, in addition to extension educa
tion programs for merchants, publicly supported advertising
 
campaigns for selected and tested production requisites were
 
provided? Such a program would be much simpler to administer
 
than a wholly-governmental agency to merchandize such requisites
 
direct. It would utilize the present skills of village merchants
 
and add what might be a very effective stimulus to increased use
 
of these requisites, reinforcing the impact of extension education
 
for farmers, It would be possible, of course, to phrase this
 
proposal in a way to make it just "another extension approach,"
 
but the nature of this approach is probably best indicated by
 
calling it advertising, and it would be more effective if it
 
named the merchants from whom the requisites could be obtained,
 
and 	published the prices of each article0 2
 

This could easily be combined with another public service
 
of substantial benefit to agricultural development--regular dis
semination of market information for farm products.
 

l_/ 	The Tanauan Branch of the Philippine Banking Corporation.
 

2/ 	Such public-supported advertising would have to be accompanied
 
by enforced regulations to maintain product quality and to
 
suppress adulteration0
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4. Greatly extended and more effective use of radio in
 
programs for agricultural development. It seems almost incon
celvable that more effective use has not been made of radio.
 
The economic and technical difficulties of such programs have
 
been drastically reduced in recent years by the availability of
 
inexpensive and dependable transistor radios operating on flash
light batteries. There have been a number 'of experiments, mostly
 
small, involving use of radio in extension education, and one
 
immediate need is to consolidate the knowledge gained through
 
them0 So far, most such experiments have lacked one or another
 
of the elements for success on a large scale. One-indication
 
of these elements is embodied in the following hypotheses heeding
 
further testing:
 

11) To be most effective in extension education, radio
 
broadcasts must be in the local dialect of rural people.
 

(The validity of thishas been indicated by experi
ments at Silliman University in the Philippines.
 
In many cases, however, the insistence of govern
mental broadcasting monopolies on using the 'puret
 
form of a new 'national language' has prevented
 
adherence to this principle0 )
 

(2) To be most-effective, much of the broadcasting should
 
be done by persons who are known to the listeners as local
 
extension workers.
 

(One of the characteristics of cultures in low
income regions is that to be trusted and believed
 
the speaker'must be a personal friend0 Radio
 
broadcasting lacks this feature if done largely by
 
persons with whom listeners are not personally
 
acquainedo)
 

(3) Radio broadcasting is more effective when listeners
 
are familiar with the mechanics of broadcasting and where
 
broadcasts include transmission of programs originating
 
in villages.
 

(Silliman University has made effective use of pro
grams recorded in yillages, with the village people
 
both participating and observing. They have broad
cast discussions recorded in the villages on topics
 
of agricultural development and village improvement,
 
and village performances of music and drama.)
 

'Certainlythe potential value of radio for mass programs
 
of agricultural development is great enough to warrant further
 
experimentation and the elimination of the obstacles to its
 
most effective use.
 

5. Exploratory projects of "enclosure" in farm economies
 
having small fields, fragmented holdings, common grazing lands
 
and uncontrolled livestock. These is considerable evidence that
 
fragmentation of holdings (in the form of one "farm" composed Cf
 
a number of non-contiguous fields),is not, in itself, as inef
ficient as it is widely believed to be. But uncontrolled live
stock, or herded livestock in unregulated numbers, grazing on
 
common lands, is another matter, One would think that the im
portance attached to Enclosure in the economic history of Great
 
Britain, and to the Barbed-Wire War in the history of the Amer
ican Western Plains, would have led to attempts at some exploratory
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projects of enclosure in countries like India. So far, however,
 
they have not.
 

6'. The "outlook conference" approach, to extension emphasis
 
on national production targets for specific agricultural commod
ities, This proposal, mentioned earlier in a footnote, would
 
substitute targets set locally,,by farmersthemselves for :Ioca'l tar'gets
 
set nationally and laid on extension workers as an obligation.
 
The extension or community development staff would acquaint farmers
 
with national needs and work with them in setting local production
 
targets for themselves. What are needed, in the way of some pilot
 
projects, are arrangements for comparing both the production re
sponse and the psychological effects of the two methods0
 

7. Mass media and other concentrated education of urban
 
elites regarding the elements and processes of agricultural de
velopment, Would it not be worthwhile to experiment with a few
 
projects aimed at apprising a whole urban elite of the reasons
 
for the importance of, and the steps needed to achieve, agri
cultural and rural development? For the most part, the efforts
 
of assi-tance. are aimed at 1) rural people and 2) apricultural
 
technicians and administrators0 Yet many of the programs, invrest
ments, and legal and political changes necessary to agricultural
 
development depend more on the attitudes and decisions of the
 
urban elite of low-income countries than on those of rural people0
 
Feature articles in newspapers and magazines, radio broadcasts
 
(primarily news of local rural events but with interpretive com
ments regarding their significance), movie shorts, public meetings,
 
speakers' services for private organizations, special seminars and
 
week-end informal conferences for invited guests, are all among
 
the possibilities0 Some of these are now being used to a limited
 
extent0 What is here proposed is exploratory experimentation with
 
integrated and more extensive use of these methods aimed specif
ically at achieving rapid education of urban public opinion on
 
specific topics crucially related to agricultural and rural devel
opment0 For the future, revision of the curricula of schools and
 
colleges to place greater emphasis on those elements of understand
ing and knowledge essential to both rural ahd national develop
ment should be encouraged, but that will not do the present urgent
 
job of changing urban attitudes with respect to rural development0
 

8. Experimentation with the "Village-Cluster" proposal,
 
Nothing has been said so far in this discussion about the important
 
topic of rural industries, nor about the urgent need for increasing
 
non-agricultural employment opportunities. We have mentioned the
 
need, if possible, to slow down migration to large cities in ex
cess of employment opportunities there0 We have mentioned the
 
problem of identifying and developing those amenities of rural
 
life which will make it more satisfying0 We have stressed the
 
need to strengthen commercial availability of agricultural requi
sites and to improve marketing channels for farm products0
 

Albert Mayer, initiator of and consultant to the pioneer
 
Etawah Project in India, has given focus to a proposal for a
 
concerted attack on these problems. His proposal is, in essence,
 
that certain plans should be developed and executed for 'clusters"
 
of villages: plans including the development of small industries
 



within easy distance of people's present homes, commercial ser
vices, secondary schools, and other activities and amenities of.
 
rural living. Certainly, in the context of developmental assist
ance on special rural problems, and particularly with the exten+
 
sion of developmental assi.stance in recent years to include town
 
and 	regional planning, this is a proposal that merits several
 
exploratory projects.
 

I. 	Special Regional Problems
 

Two special problems of a regional nature have been brought
 
out: one is the need for at least one really first-class agri
cultural experiment station in each major region of the world;
 
the other is the group of urgent special problems of rural devel
opment in Africa.
 

1. The need for a first-class agricultural research insti
tution in each major region of the world. Without contradicting
 
what has been said above about the advantage of concentrating first
 
on adaptive and farm economic research in each country, there is
 
urgent need for at least one first-class central research station,
 
for basic as well as applied agricultural research, in each major
 
region of the world. So far, American aid to such projects has
 
been left to private technical assistance agencies, primarily the
 
Rockefeller Foundation. Other governments have aided such projects
 
in at least two instances. This may be an appropriate activity
 
for cooperative action together with the governments of other nations
 
now providing developmental assistance.
 

2. Special problems of rural development in Afr'ica. Two
 
consultants, particularly, have urged the need for special research
 
on the problems of rural development in Africa. The topics they
 
-suggest as needing study are the following:
 

a. 	 A summary of what is known, technologically and
 
sociologically, about the transformation of African
 
agriculture.
 

b. 	 The social, economic, and political factors affecting
 
the determination of a recommended pattern for
 
peasant agriculture in the rain forest zone, the)"
 
savannah zone, and the arid zone of Africa.
 

c. 	Devising an inexpensive agricultural extension
 
service for the countryside of Africa, a±med with
 
effective techniques of imparting scientific
 
knowledge and technical information to African
 
farmers.
 

d. 	 Toward what kind or kinds of organization can the
 
African tribal system most fruitfully move?
 

0 
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III Research Needs - Developmental Assistance
 

Most of the research mentioned in the foregoing section
 
is related to improving programs of rural development whether
 
developmental assistance is involved or not. In this section,
 
we turn to research needs in connection with developmental as
sistance itself, as these needs show themselves in agricultural
 
and related programs overseas.
 

A. Administration of Developmental Assistance
 

l What are the comparative merits of the servicio, 'of
 
Joint commissions, and of advisory missions, as agencies of agri
cultural technical cooperation? Two informal comparisons 01' two
 
of these administrative devices, with respect to conditions in
 
Latin America only, were made five years ago, incidental to a
 
broader study, / A similar study is now needed covering exper
ience in other parts of the world as well.
 

2. Where should technical advisors be "headquartered":
 
in capital cities? in ministries'of agriculture? in USOM office
 
buildings? All sorts of answers have been given to this question.

It has never, to the writer's knowledge, been objectively studied.
 

3. What is the suitability of the college contract as a
 
device for developing agricultural colleges? An analysis is past
 
due of the college contract as a device of developmental assistance,
 
comparing it with the potentialities of similar aid provided direct
 
by ICA. -The college contract has substantial advantages, both to
 
the TpS3 college and to operations in the field. At the sane time,
 
it has been used, in many cases, in inappropriate ways. It has
 
been covertly and not-so-covertly opposed by some field adminis
trators of ICAo It should be re-examined.
 

4. What is the optimum degree of discretionary'latitude
 
for field administrators of developmental assistance? Obviously,

this question will never be finally settled, but it merits a
 
sound independent study at this time0 Conditions from country to
 
country vary so much that considerable discretionary latitude
 
seems advisable0 How much actually exists? Is there a consensus
 
among field administrators as to how much latitude they have?
 
Is the staff, as distinct from the line, organization of ICA such
 
that field administrators have appropriate staff support in con
sidering alternative program po-ssibilities within their present
 
authority?
 

5. What is the validity of the "counterpart" concept in
 
developmental assistance? In theory, a technical advisor works
 
closely with one counterpart so that the counterpart may carry
 
on after the technical advisor departs. In practice, there are
 
serious problems. The counterpart may have had so much less
 
training and experience than the advisor that he cannot be
 

G1ick .c h$-lJ2PAM-oThe; Adjl-ti ati6inofLjchni cal Assistance: 
Growth in the Americas, The University of Chicago Press, 1957, 
Ch. 2. Technical Cooperation in Latin American Agriculture, 
op. cit., pp. 323-33,
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brought to competence within the two-year term. He may have had
 
as much or more training and experience, in which case there is a
 
serious psychological obstacle to considering himself a "learner."
 
Differences in individual temperament between the advisor and a
 
single counterpart may inhibit rapport whereas if an advisor works
 
with several persons not formally designated as counterparts "
 
there is more probability that productive rapport will be estab
lished with at least some of them The counterpart may be trans
ferred to quite different responsibilities while the advisor is
 
still present or soon after he leaves, thus defeating the specific
 
purpose of the relationship.
 

What is the counterpartvs perception of his role? What are
 
the "bands of misunderstanding" 2/ between advisors and counter
parts, unsuspected in some cases and exaggerated in others, that
 
cause friction and prevent full cooperation? What is the advisor's
 
perception of his own role and his perception of his counterpart's
 
role? If study of these questions could result in a brief hand
book on the advisor-counterpart relationship, its purposes and
 
possible problems, this might help. But there still remains the
 
question as to whether the advisor-single counterpart arrangement

is sufficiently promising to continue its use as a general prac
tice at all.
 

6. What is the influence of political considerations on 
selection and location of developmental projects? It is 
astounding, when one first encounters it, tow frequently it is 
discovered that a project is undertaken g or is located in a 

certain place, because "Congressman So-and-so" or "the Minister" 
or "the President" wants it thus0 Part of the problem may arise 
from lack of objective criteria, understandably phrased, that 
might be applied to decisions on project selection and location. 
Frequently, also, developmental assistance personnel are unaware 
of the positive role political influence can play in furthering 
developmental plans. 

7. What background of professional training and experi
 
ence is most effective for the diagnostic-role with respect to
 
what is needed for developmental assistance in a particular
 
country at a particular time? As must be obvious from the number
 
and dissimilarity of the many elements of, and influences on,
 
rural development, the diagnostic task of determining what to
 
help with, how, and when, is a very difficult one. The predom
inant economic criteria in fashion a few years ago have been
 
widely challenged by new knowledge and experience in the recent
 
past. The ICA Career Development Institute at Johns Hopkins is
 
getting at this problem pragmatically Meanwhile, additional
 
study of it seems warranted. Some observers feel that American
 
deans of colleges of agriculture and directors of experiment
 
stations are more likely than others, in the absence of addi
tional training, to have the qualifications for such a role.
 

8. What criteria can be set up for evaluating programs 

I/ Howard Beers, phrase,
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of rural development? It is inevitable as well as imperative
 
that judgments be made continuously about what to continue and
 
what to drop and about how to modify on-going programs. Within
 
this process, some, quantitative measures are valid and useful,
 
and field personnel in developmental assistance need to know
 
what they are. At the same time, if developmental assistance
 
is to be of optimum productivity its activities must not be lim
ited to those whose effects can be quantitatively measured
 

B, The Technical Advisor
 

1. Role and function. We need a.major study analyzing the
 
roles actually performed by technical advisors in agricultural

extension, research, community development, health, etc. An
 
adequate theoretical framework and appropriate methodology for
 
such a study is at hand, 1 This analysis should be made of all
 
relevant roles within several USOM's, in FAO, and in private
 
agencies, with similar analyses of the roles of those in the
 
relevant counter positions in the host government. Such a study

would be helpful at two points- (1) it would facilitate modi
fications in administrative procedures and in the nature of
 
assignments so as to increase the positive contributions of in
dividual advisors and reduce conflicts and working at cross
purposes between different advisors and different technical
 
divisions of the same agency; (2) it would be helpful in re
formulating policies relative to the recruitment and training
 
of advisors.
 

2. Recruitment. Here the need is not for a single re
search project but rather for careful investigation of a cluster
 
of related questions. What are the personality characteristics
 
and technical training and experience related to successful field
 
performance in each of the roles played by developmental assist
ance field personnel? What incentives are effective in recruiting

the particular types of personnel needed in development assistance?
 
What recruiting methods are needed in order to find and secure
 
such personnel? What are (a) the most frequent, and (b) the most
 
serious, obstacles to recruiting the most'appropriate personnel?

What is needed to provide means of gaining professional recogni
tion by personnel in developmental assistance? To what degree

is a common program of orientation appropriate for the wide var
iety of roles for which personnel must be recruited, and what
 
should the content of this orientation be?
 

3. Transfers, What can belbarned from the policy of the
 
past few years of keeping an advisor'ih a particular country not
 
longer than four years, and frequently transferring him after such
 
a period to an entirely different part of the world? Has this
 
proved beneficial? There are many arguments with respect to this,
 
Lostly criticizing both aspects of the policy. What seem to be
 
the facts?
 

j/ See Gross et al, Explorations in Role Analysis: Studies of
 
the School Superintendency Role, New York, John Wiley and
 
Sons, 195do
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C. Toward Better Utilization of Present Knowledge
 

If the knowledge gained through research and experience
 
is to be effective in improving developmental assistance,it is
 
important that it be consolidated into useful form and be readily
 
available in every low-income country, as well as in every

training center in the United States. To this end, the following
 
concluding suggestions are made:
 

1. A circulating library of agricultural development

and develoomental assistance should be established in each country
 
with a Reference Librarian on.each USOM staff. Arrangements should
 
be made to have what we now know, in its present forms, available
 
to every technical advisor in the field and to all of those with
 
whom he is working. To make this information readily available
 
to busy field workers, and to keep the library well organized and
 
up to date, there should be a trained Reference Librarian on each
 
USOM staff.
 

2. A set of handbooks should be prepared, summarizing our
 
present knowledge on topics of general importance to rural devel
opmental assistance. Technical advisors need library facilities,
 
but our present knowledge is recorded in many types of documents
 
and in various scientific jargons. There is wide-spread and valid
 
demand for a series of handbooks which summarize those selected
 
portions of present knowledge most frequently'useful to technical
 
advisors, presented in a form for ready comprehension and easy use.
 
Such handbooks should draw for their materials both on pertinent

general knowledge from past research and on the experience of
 
recent programs of developmental assistance. Such handbooks are
 
needed on the following subjects:
 

Tropical crops and soils, and pest and disease

control in the tropics.
 

Methods and special problems of conducting adaptive
 
research, simple farm economic surveys, and
 
village social studies.
 

Hand tools and animal-drawn implements.
 
Village and farm methods of water supply and
 

environmental sanitation.
 
Extention and commnunity development methods
 

specifically for low-income countries.
 
Choice of projects and operational devices for
 
agricultural and rural development
0
 

The role of the technical advisor and of counter
parts in developmental assistance.
 

Principles and methods of local government in rural areas,
 

3. Collations of materials particularly pertinent to each 
country. In addition to the above general handbooks, each tech
nician needs to have at his finger-tips the results of research
 
conducted locally and related to his task. Two forms of such
 
collations would be particularly useful, One is a summary of
 
the results of local research with respect to agriculture and
 
rural life, The other is a cumulative history of developmental
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assistance in each country: what has been tried, what were the
 
results, what special problems have arisen?
 

4. A consolidated review of theories and speculations
 
regarding agricultural development0 We do not have an agreed
 
theory of agricultural development; perhaps we never shall.
 
Several are implicit in this paper, The research projects
 
listed in Section II would provide considerable additional data.
 
Meanwhile, there is no one book in which one can find a summary
 
of the various theories propounded or implicit in various policies
 
adopted and procedure's employed. A comprehensive review of the
 
literature in this field, with references to sources, noting areas
 
of agreement and conflict, and stating which theories appear to
 
be supported by what empirical data, would be most helpful.
 

5. A history of programs and projects of planned or 
guided change.l/ Perhaps the lessons of these programs could be 
summarized in a single book, Perhaps it would be better to have 
a "guide" to existing records, together with a well-annotated
 
bibliography, Perhaps a combination of the two is needed. The
 
difficulty with the 'guide and annotated bibliography" for this
 
purpose is that many important records are out-of-print, many
 
have never been published, and those which are still available
 
are in several languages. Despite the problems, an enormous
 
amount of experience has accumulated in many sorts of programs
 
of planned or guided change and the lessons of this experience
 
should be widely available.
 

6. Regional subject-matter specialists within ICA,
 
regularly visiting technical advisors to consult on trogram,
 
rather than on administration Technical advisors need the counsel
 
and comradeship of regional subject-matter specialists who have no
 
administrative responsibility, and who can perform a liaison role
 
within a group of countries in one part of the world. Such spe
cialists could, at the same time, take an active part in research
 
projects related to agricultural development, and they would be
 
useful policy advisors to headquarters administrators,
 

IVo Summary and Priorities
 

Research is much more than a staff activity preparatory
 
to agricultural development or preliminary to developmental as
sistance. Since an important phase of agricultural development
 
is to move from a fatalistic acceptance of the ways of Nature to
 
a systematic manipulation of natural law to achieve agreed results,
 
the experience of engaging directly in research may be one of the
 
most fruitful ways of achieving this revolution of outlook. Inas
much as technical advisors and local counterparts come from different
 

l_/ The differences between what is proposed here and the Handbook
 
on Extension and Community Development Methods proposed above
 
are two: (a) the experiences of whole programs would be con
sidered in this history, and (b) a wider range of types of
 
programs would be covered,
 

0 
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* cultures, speaking languages in which it is frequently difficult
 
e-ven to find acceptable verbal translations to represent key
 
concepts, the field experience of engaging together in systematic
 
examination of local conditions and in joint searbhes for' oc 15y
 
valid improved practices may be one of the easiest rays of estab
lishing meaningful communication, Since, in many cases, local
 
attitudes, customs, taboos seem to stand in the way of develop
ment, perhaps joint, objective examination of the impact of these
 
on specific steps toward agricultural development would be a more
 
effective way to modify them than verbal discussion of the respec
tive merits of the attitudinal fruits of different "cultures"
 
and of different historical developments. l/
 

Consequently, in reviewing the needs for research to
 
improve developmental assistance we are doing more than listing
 
our needs for prior homework". We are, in fact, listing the
 
subject-matter opportunities for what could well become a most
 
important operationAl component of developmental assistance in
 
the field.
 

Research needs have been discussedlin foregoing pages
 
u"der subject-matter headings. It may be useful to summarize
 
them here more by types of research and by geographic scope,
 
since, when it comes to implementation, each research need must
 
be tackled by an appropriate agency or unit,
 

These research needs fall into two broad types:
 

1) those requiring comprehensive multi-country
 
studies, comparing similar and contrasting ex
perience and drawing reasonable conclusions.
 

2) those involving careful examination of local
 
conditions, local cultural traits, local practices
 
and locally available "improvements" for each
 
particular regiono.2,/
 

Two refinements of this re-classification would be useful.
 
One would be a ratingof these needs from the standpoint of
 
"researchability"o Obviously many of the topics listed here are
 
ones on which we need more wisdom but they are not easily amen
able to "research". No attempt is made here to indicate the
 
degree of researchability, since this can best be judged by
 
experts in the many fields and disciplines in which these topics
 
lie.
 

The other refinement would be to give some indication of
 
the relative importance of the different topics, thus indicating
 
priorities in research The writer has already done this to
 

V 
 Arthur E. Morgan, among others, advanced this view in 1948
 
in the "Report of the Universities' Commission" in India.
 

A number of multi-country studies would be more fruitful
 
if they could utilize the results of many local studies of
 
this second type.
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some extent, primarily by omitting discussion of two-thirds of
 
the topics suggested for consideration by correppoiddhtso Thus
 
all of the topics discussed &re deemed important by the writer.
 
Among topics discussed, however, an indication of priorities is
 
given in Tables 1, 2, and 3 at'the end of the paper, in the nota
tion opposite each topic in the right-hand margin. In this
 
notation,'3 indicates high priority, 2 indicates the second order
 
of priority, and 1 indicates the third order of priority, but
 
still important. Two ratings are given0 The one to the left is
 
the rating of the writer. That to the right is the average
 
rating of those correspondents whose ratings had been received
 
by the date of this final draft. Thus,-the notation 2 - 2.5
 
would indicate that, to the writer, the topic is of the second
 
order of priority while to the correspondents it stands half way
 
between the first and second orders of priority.
 

1. -Research Needs Requiring Multi-Country Studies
 

Thirty-one of the topics discussed in this paper and
 
listed in Table 1 call for research drawing its data from a
 
number of different countries. This does not mean that re
search on any one of a number of these topics in a single country
 
would not be valuable. It does mean, however, that these are
 
topics on which results from a study in a single country should
 
not be considered to be generally applicable in others. It
 
also means that comparisons between countries, while not abso
lutely necessary in all cases, are likely to be particularly
 
helpful in uncovering pertinent factors which a single-country
 
study is likely to overlook
 

Consequently, these are topics best explored by independent
 
or centralized agencies in a position to administer multi-country
 
studies. In cases where one of these topics is studied in a
 
single country it would be helpful if the'methodology of the
 
study could be reviewed by a central agency before the study is
 
carried out in an attempt to promote comparability among indi
vidual studies in different countries.
 

It ispartly because of the importance and the special
 
requirements of multi-country studies such as these that the
 
writer has, in another context, proposed the foundation of an
 
independent Institute of Agricultural Development, primarily to
 
promote, finance, and'conduct research in this general field.
 

2. Research on Local Problems, Country-by-Country
 

Twenty-two of the topics needing research, and listed in
 
Table 2, call for investigation of local conditions, local prac
tices, and local possibilities in each of the regions where
 
developmental assistance operates.
 

The priorities assigned to these topics in Table 2 should
 
*be treated gingerly, for in practice quite a different criterion
 

of selection should come into play0 These are the research tol5ics
 
particularly amenable to study as an operational part of develop
mental assistance0 Consequently, an important criterion in
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selection is this: what topics are such that the process of
 
tackling them can make an appreciable contribution, at a given
 
time, to the growth in competence and understanding of local
 
technicians and farmers?
 

The writer would lay it down as a general proposition
 
that every field research project in developmental assistance
 
should include a substantial training component. That is,
 
every field research project should be so conducted that it
 
trains men in research methods0 If this is to take place,
 
projects must be of the degree of simplicity or of complexity
 
that potential trainees are ready for.
 

We need the results of all of the research suggested
 
herein. In choosing from among these many topics, let us
 
select those in which the process, the training, is as fruitful
 
as possible at each given point in time0
 

3. New Approaches Worthy of Pilot Project Experimentation
 

Section III of this paper advances eight proposals for
 
new approaches in rural developmental assistance thought by
 
the writer to be worthy of pilot project experimentation. Two
 
of the proposals are rated fairly high.by the corr~spondents:
 
1) adaptive agronomic and farm economic research, coupled with
 
extension, as a major operational activity; and 2) an extension
 
education program to village merchants, bankers, and money
lenders,. backed by appropriate research. The others were given
 
medium to low ratings by the correspondents.
 

These priorities are summarized in Table 3o
 

Concurrent Research and Action.
 

There is no other way to proceed with a task where the
 
almost infinite complexities and'potentialities of human behavior
 
are involved, except "prematurely' and in partial knowledge.
 
This is true not only in the beginning, but throughout the process.
 

The situation leading to deveiopmental assistance was, and
 
is, urgent and desperate. We were right to plunge in, and we
 
mutst not now let any impulse to research slow our action programs.
 
But, fortunately, no such conflict arises.
 

Our needs for research at this point are as much oppor
tunities for more effective modes of continuing action in the
 
field as they are preparation for the future. In our defensible
 
haste in getting into developmental assistance, we assumed we had
 
more answers thah was, in fact, the case. However, in view of the
 
problems of human pride, on both sides, inevitably involvted in
 
every form of cross-cultural cooperation, we may be in a stronger
 
position now for not.knowing the answers0 In tackling some of the
 
problems outlined in this paper as learners together with our friends
 
in other countries, we may have opportunities for more effective
 
forms of developmental assistance in the years ahead.
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Research Needs Requiring Multi-Country Studies
 

Priority
 
Section Topic Mosher - Correspondents
 

III A3 Suitability of college contracts 3 2.8
 
II F5 Communication with illiterate
 

and isolated peoples 3 2.7
 
II C4 Distinctive curricular needs for
 

rapid economic and social
 
development 3 2.7
 

III B1 Role and function of the technical
 
advisor 3 2.7
 

II D2 Consequences of different patterns
 
of land settlement 3 2.7
 

III B2 Factors affecting recruitment of
 
technical advisors 3 2.6
 

II C5 Effective uses of ICA Participant
 
Program 3 2.6
 

III Al Relative meritsof servicios, joint

commissions and advisory missions 2 2.6
 

III A5 Validity of ti "counterpart" 
concept 3 2.5 

IT D1 Economic, social and political 
factorsjin land reform 3 2.4 

II F9 Technical back-stopping for exten
sion and community development 3 2.4
 

II Gl) qultural traitp conducive to rapid

IT G7) development 3 2.3
 
II B4 Types of production credit insti

tutions 3 2.3
 
II F7 Communications patterns and
 

channels in folk cultures 3 2.3
 
III A7 Preparation for the diagnostic
 

role in developmental assistance 3 2.3
 
III A2 Where should technical advisors
 

be headquartered 3 2.3
 
I! D5 Changes and problems introduced
 

by irrigation 3 2.1
 
II B6 Relative rates of return to cap

ital in agriculture and industry 3 2.1
 
II F2 How secure adequate emphasis by


community development programs
 
on agricultural production 3 2
 

Ii D4 Experience -with 66operative
 
.societies 3 2
 

II F3 Agricultural Extension or
 
Community Development 2.5
 

II A8 Surveys of hand tools, implements,
 
farm vehicles 2.5 2.5
 

Footnote:
 
The * indicates that the topic was added or differently stated 
in the final draft, so consultants had no opportunity to give 
it a priority rating0 



Table I - page 2 

Priority

Section Topic 
 Mosher -Correspondents
 

III A4 Optimum discretionary latitude for
 
2.3
field administrators 2.5 


III A8 Evaluating programs of rural
 
development 
 2 2°2
 

II D3 Arrangements for adaptive agricul
tural research 


II F4 Roletof subsidies and technical aid
 
2 2.1
 

in self-help projects 2 2
II F5 Can agricultural extension and
 
supply of requisites be combined? 2 1.9
 

II C2 Pertinence of land-grant college
 
pattern 
 2 1.8


II F12 Coordinating technical services of
 
different ministries 2 1.6


II A10 Studies of "slash-and-burn"
 
cultivation 
 2


III B3 Effect of transfers of technical
 
advisors 
 2


III A6 Influence of political considera
tions on project selection and
 

2 1.6
location 
II C3 Effective location and affiliation 

of colleges of agriculture 1 2.3 
II Cl Contribution of practical agricul

tural high schools 1 2.3
II G7 Factors which have ended periods 

of stagnation 1 * 



Table 2
 

Research on Local Problems, Country-by-Country
 

Priority
 
Section Topic Mosher Correspondents
 

II B5 Place to apply limited capital inputs 3 * 
II G7 Relative strength of different 

incentives 3
 
II A7 Range of freedom of choice in farm
 

operation 3 
 2.9
 
II E2 The role and economic value of
 

rural roads 3 2.7
 
II G2 Studies related to local government 3 2.7
 
II A5 Farm-to-farm variations in production
 

and income 3 2.6
 
II A6, Yield trials of strains of crops in
 

use locally 3 2.6
 
II Fl Controlled experimentation on selected
 

techniques of extension, education
 
and community development 3 2.6
 

II Al Nanagement: of soils of the humid
tropics 
 3 2.6
 
II G1 Studies of local value systems 3 2.6
 
II G5 Studies of the foci of decision-making 3 2.5
 
II A2 Field trials of soil treatments 3 2.4
 
II G6 The Taylcr Hypothesis 3 2.1
 
II Fll Relative value assigned to different
 

amenities of rural life 3
 
II B3 Values and motivations regarding
 

borrowing and repaying loans 2°5 2.6
 
II Bl Nature of the need for capital in
 

agricultural production 2°5 2.5
 
II A3 Studies of on-the-farm moisture
 

management- 2.5 2.4
 
II A4 Economic land classification 2.5 2.3
 
II B2 Present effective demand for pro

duction credit 2o5 2,3
 
II F8 Effectiveness and extent of use of
 

visual aids 2.5 2
 
II G3 Studies of the impact of taxation
 

on rural development 2 2.2
 
II G4 Impact of class structure on rural
 

development 2 2.1
 
II A9 Studies of the economics of farm
 

mechanization 2 2
 
II F10 Effect on extension education of
 

"crash" production programs 1 
 1.6
 

Footnote:
 
The * indicates that the topic was added or differently stated0in the final draft, so consultants had no opportunity to give 
it a priority rating
 



Table 3
 

New Approaches Worth7 of Pilot Project Experimentation
 

Priority

Section Topic 
 Mosher - Correspondents 

II El Adaptive research coupled with
 
extension as a major operational

activity


II H2 An extension education program to
 
3 2.9
 

village merchants, bankers, and
 
3 2.4
money-lenders 


II H4 Extended and more effective use
 
of radio 
 3 2.2
II H7 Education of the urban elite in
 
the requirements for agricultural

development 
 3 2.0


II H6 The "outlook conference" approach
 
to extension emphasis on national
 
production targets 
 .3 1.3
II H8 Experimentation with the Village
 
Cluster proposal 2°5- 2.2
 

II H5 Exploratory projects of_"enclosure" 2o5 1.9
 
II H3 Publicly supported advertising of
 

agricultural production requisites 
2 1.7
 

0 
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URBANIZATION PROBLEMS 

Eric E. Lampard and Leo F. Schnore 2V 

A SUMVARY AND OVERVIEW 

This paper opens with a discussion of the nature and scope of urban 
problems. It is suggested that urban problems are becoming 'practically 
coterminous with "social problems" as the latter are ordinarily conceived. 
Moreover, the mere fact of population concentration in urban centers intensi
fies certain problems (eog., sanitation) and creates others ,(e.g., traffic 
congestion), In any event, problems are most highly visible in a city milieu. 
Unlike many other aspects of the development process, however, urbanization 
problems are neither well-defined nor narrowly technical.
 

The paper next takes up some basic concepts of, and approaches' to,
 
urbanization. Three distinctive views are identified--the behavioral, the
 
structural, and the demographic. The first has reference to the conduct of
 
individuals, the second pertains to the organization of industries and oc
cupations, and the third deals with the spatial distribution of population.
 
Although structural considerations cannot be ignored, the demographic approach
 
is believed to offer the greatest promise from the standpoint of observation
 
and measurement, and a demographic conception of urbanization is therefore
 
employed throughout the balance of the paper.
 

Certain historical developments are then discussed; Although the
 
city emerged with the dawn of history, it is shown that the past two centuries
 
have witnessed an "urban explosion" that is utterly without precedent. In
 
addition, it is argued that the study of urbanization as a societal process
 
must involve an examination of the changing countryside as well as of the
 
burgeoning city. Cities are viewed, moreover, as part of the essential
 
infra-structure for economic growth; hence development policies must take
 
more account of the social dimension of change.
 

Next, urbanization is viewed from a comparative standpoint. Avail
able statistical data are marshalled in an effort to suggest some of the
 
manifold interconnections between urbanization and economic development.
 
Particular emphasis is placed upon the fact that rapid urbanization in
 
the developing countries is taking place within the context of a "population
 
explosion" that is also without precedent.
 

Finally, the paper concludes with some substantive suggestions re
garding the organization ahd content of research on urbanization. An 
effort is made to distinguish between types of research on the basis of
 
their salience in policy-making. Adler has recently distinguished the
 
"olerationally significant" from the "operationally insignificant," assert
ing that "an observation, a finding, a conclusion, is operationally
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significant if it can be taken into account when policy is devised." l/
 
'The present authors are sympathetic to the felt needs of planners and policy
makers facing difficult decisions. At the same time, they recognize that
 
such distinctions can rarely be made before research has been undertaken.
 
.Indeed, there would be no need for any research'whatsoever if One could
 
,readily identify the "operationally significant." Nonetheless, the conclud
ing section attempts to set out some tentative priorities and needed emphases
 
in the study of urbanization.
 

THE SCOPE OF URBAN PROBLEM
 

At the outset, we advance a tentative hypothesis that most of the
 
social phenomena identified in the voluminous literature of the social
 
sciences as "problematic" are themselves concomitants, correlates, or con
sequences of those rapid and far-reaching movements of population loosely
designated as urbanization. So-called problems of public health, housing,
 
nutrition, the family, education, employment, social disorganization, per
sonal adjustment and mental health are comnonly, but erroneously, represented
 
as distinguishing features of urban society. Nevertheless, even relatively
 
ubiquitous "problems"--those found within societies at very different levels
 
of urbanization and within both urban aid rural sectors of the same society-
take on distinctive shape and become much more visible in a city milieu.
 
In short, urban problems are becoming almost coterminous and coextensive
 
with social-problems..
 

With an appropriately broad conception of the term "social," it is
 
possible to approach the full range of contemporary problems that are more
 
narrowly defined as "economic" and "political." In our own society, agri
cultural underemployment, administrative centralization and governmental
 
control are alike affected by changes in the distribution of population.
 
Automation of jobs in manufacturing and service industries, for example,
 
creates technological unemployment and involves the training and reloca
tion of workers for other jobs. This, in turn, raises institutional ques
tions as to whether these shifts in occupations and locales are properly
 
the responsibility of government, private employers, or the individuals
 
concerned. The accommodation to large shifts in employment opportunities
 
among various sectors of the labor force and among the several regions of
 
a country over periods of time will be affected by the availability of
 
natural resources and especially of those inorganic resources which are
 
not readily renewable by the adoption of conservationist policies.
 

Movements of population which are rooted in the changing technol
ogy-resource potentials of different localities and their impact on economic
 
opportunities and residence patterns greatly complicate the existing balance
 
of political power among geographical regions of a country and between urban
 
and rural districts within regions. Eventually problems arise regarding the
 
territorial definition of appropriate political and administrative authority.
 
For example, the most economical provision of necessary services by local
 
governments such as transportation, education, and
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sanitation, raises questions of "metropolitan 'government and the division
 
of power between centrhl and local authorities. For fiscal reasons alone,
 
the viability of conventional units of local self-government is continually
 
threatened. While most observers would agree that such changes are inter7
 
related, much more research and deliberation is necessary concerning demo
'graphicresponses to technological and organizational ini6vations before
 
any general consensus can emerge and manifest itself in concerted community
 
action
 

The interrelatedness of social problems stemming from change, however,
 
is not exclusively distributional. Even if it were possible to achieve a
 
perfect spatial reallocation of population in accordance with occupatioial
 
opportunities, a ntimber of other'problems would arise from chafgds in'popu
lation composition. For example, the "baby boom" in various countries after
 
Wbrld War II, following a decade or more of low fertility during depression
 
and-war, has resulted in a series of indentations and bulges in their popu

pyramids which are further aggraated in areas that suffered heavy
 
wartime losses in particular age groups. The influence of these age-com
positional factors on housing markets, school facilities, and activities
 
oriented to the needs of infants and young people is too obvious tore
quire further comment, To the extent that the size of the consuming popu
lation determines levels of output in an economy, however, the long-run
 
alternating sequence.,of expansion and stagnation in a number of industries
 
(with one extreme phase following closely on the other) will have serious
 
consequences. While the amplitude of these fluctuations may be narrow
 
enough to permit relatively mild adjustments in most sectors of the economy,
 
their localized manifestations will require close study of both composition
 
and distribution of the populations concerned. The American suburban panic
 
over school places and instructional staff may be followed by a sharp re
duction in demand for educational services. Housing, which is mostly a
 
product of speculative investment, rarely keeps pace with changing demand at
 
the local level. Chronic shortages of dwelling spaces in areas of recent
 
population expansion have their counterparts in the increasingly obsoles
cent housing available in slow-growing areas. Finally, during a period of
 
general prosperity, manpower may be attracted to, and alleviate labor short
ages in new "growth" industries in one part of a country but not suffice to
 
absorb surplus manpower in other parts of the country in which industries
 
are dormant if not in actual decline. For all our willingness to advise
 
developing countries on appropriate measures to avoid or solve this or that
 
social problem, neither we nor they should overlook the fact that advanced
 
urban-industrial societies have comparable problems of great gravity about
 
which little is known and next to nothing done.
 

-lation 


The array of "social" problems opened up by a study of population com
position and movement is paralleled by a range of personal or "individual"
 
problems conventionally associated with cities and urbanization. In his
 
famous essay, "Urbanism as a Way of Life," Louis Wirth tried to suggest the
 
behavioral implications of life in an urban milieu. He identified four
 
demographic and structural characteristics as the distinctive features of
 
urbanism: great size, density, permanence, and heterogeneity, with the
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last conceived as both occupational and "biological" in the form of ethnic 
dnd racial diversity. The rest of his paper was given over to a consideration 
of 'the ways in which these gross morphological features impinged upon individ
ual. personality and behavior in aai urban setting. 2/ Wirth found in the 
city (as opposed t6 the country) sophisticated rtiona-lism, a blas6 6tti'tude, 
competitive impersonality, and a sense of alienatton'from'one's fellow men, 
thus giving a "scientific" formulation to a popular and political prejfidice 
that the city was the locus of personal breakdown and devialit'behavior. ' 
While he thought of the city as th historic center of progress, learning, 
afid rising levels of living, he identified the pathological with the generic 
condition of city life. Nearly twenty years later, Wirth himself had cause 
to -regretthat social scientists had not developed a more coherent set of " 
empirically-based propositions clarifying the major characteristics and pro
blems 6f urban 6oxmtnities:' "To set up ideal-typical polar concepts such 
as I have done . . . does'not prove that city and country are fundamentally 
and necessarily different. It does not justify mistaking the hypothetical 
characteristics attributed to the urban and rural modes of lafe for established 
facts, as has so often been done. " 3/ 

It is now time to confront the conceptual problem of urbanization
more squarely. While emphasizing the larger social significance of changes, 
in the composition and distribution of population, we have intimated an un
satisfactory vagueness in the use of the concept "urban" and, as a con
sequence, a lack of understanding, if not outright misunderstanding, of the 
process of urbanization. Ideal-type constructs have rarely been put to the 
empirical test and measurements of social differences along a linear scale 
of demarcation have begged most of the theoretical questions involved. 
Attributes of the original dichotomous "urban" and "rural" types were merely 
reaffirmed by definition and the assumption was made that attributes varied 
together with the same degree of "urban" and "rural" quality along the con
tinuum. If, as Reiss has suggested, the variables selected to discriminate 
between "urban" and "rural" are themselves questionable, then the tasks of 
'measurement and analysis remain unfulfilled. V_/
 

When the identification of urban characteristics is approached from
 
a somewhat different angle by defining prerequisites of cities, the busi
ness of conceptualization is not advanced very far. Preconditions are by
 
definition "pre-urban" and cannot, therefore, constitute distinctive attri
butes of urban communities as such. If anything, the emergence of such
 
conditions in history should be considered in a broader societal or cul
tural framework. It would appear that many social scientists have been
 
too readily inclined to deal with surface manifestations of city popu
lations, more expecially of cities in the West, and to confine themselves
 
to "intra-urban" problems. / Phenomena which are found in cities are not 
necessarily urban per'se and yet this is precisely what most students of
 
the city have implied.
 

In light of serious shortcomings in the concept "urban" and of the
 
very broad connotation that we have given to the word "social," it is
 
difficult to resist the conclusion that many problems commonly identified
 
with urbanization represent a concentration of social changes which are
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otherwise dispersed and less visible. Not only are such problems intensified
 
in a city milieu, they are more -consDicuous there Historical adjustments
to changes in the United States around the turn of the last century are es
pecially illuminating in this regard. The American city had long been stig
matized as a cockpit of anonymity, vice, personal and group corruption,
 
Even those contemporary observers who conceded some relation between urbani
zation and economic progress e±pressed misgiving over the political and moral
 
tendencies of city populations. It is significant, therefore, that at'about
 
the time when social scientists were superseding the reformers in the study
 
6f "the city problem," a new species of scientist also appeared in the countfy
side to succeed the older generation of moralizers and grass-roots -improvers>'
 
While the public affiliations and private predilection's of early rural sociol-_
 
btlgtb obliged them to give due deference to the myth of agrarian innocence,
 
their professional concern compelled them to take a more critical view of
 
country life. 6 They found an urgent need to reform its attitudes-and
 
ameliorate its conditions. In the country no less than in the city, there
 
were problems: health, poverty, 'hou~ing, education, and social relations,
 
and even religion were found wanting. 1/ Many of their concerns "to'makd
 
rural civilization as effective and satisfying as other civilization," in
 
the words of Liberty Hyde Bailey, found expression in the Country-Life
 
Movement during the administrations of Theodore Roosevelt and William Howard
 
Taft. 8/
 

Nevertheless, the city was long considered "abnormal" and rural life
 
was regarded as wholesome and sane, Evidently there were grave problems
 
aising in.both town and country but, preoccupied with pathological symptoms, 
investigators failed to develop a vary clear criterionof what constituted 
a "normal" conmunity by which the relevance of their findings could be judged. 
Both rural and urban sociologists seem to have accepted the compartmentali
zation of society and to have adopted superficial distinctions from economics 
between "industry" and "agriculture." Th point, however' is that until 
the searching light of inquiry was turned on country life, it was easy and
 
comforting to believe that critical problems of social change were confined
 
to the city. There they were concentrated for al2 to see. and perhaps it
 
is the high visibility of problems in an urban milieu that .explains.the.
 
myoia of so mafry.social scientists .
 

The high visibility of social problems in cities is a consequence not
 
of population concentration alone, but of narrow and near-sighted vision
 
as well, What an observer sees in the city can only be established by re
lating his focus of interest to a larger context or framework; the propor
tions of what is seen are determined in part by the observer's choice of
 
perspective. A casual observer sees what his predilections allow him to
 
see, an expert sees what he is trained to see.
 

No less expert an observer than Charles Abrams, United Nations'
 
and New York state housing consultant, has recently called attention to the
 
world-wide movement to cities. His remarks, reported by the New York Times,
 
February 15, 1961, reach the crux of issues discussed in this paper.. Speak
ing before the Fotfrth National Conference on Cooperative Housing in Wash
ington, D. C., Abrams pointed to rates of urban growth in Asia that "are
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400 per cent higher than in the West." This movement, he declared, is vir
tually ignored'at the "higher echelons" where United States foreign'aid 
policy is made. Abrams cited the migration of homeless "squatters . . . in
to the nations' capitals and other political nerve centers." He thought it
 
"more than a coincidence that twenty-four out of twnety-seven representatives
 
to the Calcutta Corporation [city councils are now Communist. One of four
 
6f Calcutta's people are street-sleepers." Deploring the United'States
 
government's indifference to this problem, he recommended changes in both
 
U. S. and U. N. policies on urban development and housing in "undrdeveioped 
areas; and concluded that, with "a relatively small outlay and some imagizi
ation,' the United States could make a majbr contribution toward improving
 
people's welfare and toward strengthening democratic principles. Abrams
 
declared that the efforts of "good people" in various federal agencies were
 
frustrated by highly-placed opponents of housing aid'and even the little
 
that gets done "is wrapped in confusion and conflict" 2/
 

There can be no doubt of the reality and impobtance of things t6 
which Abrams refers. But he talks of so many things that it is difficult 
to discern the precise relationship of one to another. At least two con
texts are given: the world-wide movement to cities and the larger frame
work of the Cold War. The link provided is the housing problem in great 
cities. However much we are inclined to agree with Abrams' point concernr
ing the Calcutta housing problem or his contention that a '! relatively small 
outlay and some imagination" could solve the problem of that city's 500,000-600,000
"street sleepers," it does not bear too closely on the question of foreign
 
aid programs in the light of India's larger social-economic problem. Dur
ing the last decade total Indian population grew by 21.5 per cent, life exr
 
pectancy increased by ten years (largely as a consequence of a low cost
 
anti-malarial program), per capita income by only 19 per cent, and the
 
share of urban population by only 0.46 percentage points. The problem of
 
urbanization in India is not adequately stated, let alone resolved, in
 
terms of minor adjustments in foreign aid programs. 

We cannot resist the conclusion that many Western -experts try to 
formulate the problem of urbanization in underdeveloped areas either in
 
terms of a counsel of perfection--the achievement of ontimum or "balanced 
growth," and enormous social change without violence--or in terms of Cold
 
War strategic logic--the achievement of maximum growth along rational lines
 
with a necessary order of priorities, enormous and rapid social change,
 
again without violence, We have neither the intellectual capacity nor
 
the hard knowledge to warrant either formulation, and neither the history
 
of Western countries nor the current situation in Western countries sug
gest that we have listened to such counsel ourselves.
 

SCME ALTERNATIVE APPROACHES TO CONCEPTUALIZATION AND MAiSURENvNT 

The behavioral aDoroach.
 

Up to this point, urbanization'has been discussed in highly general
 
terms as if it involved little more than a changing distribution of popu
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lation in space. We are aware, however, that many students of urbanization
 
have not been satisfied with such a narrow conception of the process. Ander
son, for example, has argued that urbanization,
 

"is more than a shifting of people frbm country to city and from
 

landbound work to urban types of w6rk. Merely moving a man to'
 
the city does not necessarily urbanize him (although it helps),
 
while another rural man may be Very much urbanized and never
 
leave his rural work or habitat. Urbanization involves basic
 
changes in the thinking and behavior of people and changes in
 
their social values."lQ/
 

This approach focuses on urbanization 4s "behaVioral change" in the sense 
that it is the conduct of men that is at issue. The point of reference is 
clearly the individual person; if he should possess or acquire certain 
patterns of behavior--urban ways-of thinking and urban values--he may be 
said to be urbanized. Similarly, persons iound in non-urban locales may 
be regarded as urbanized if they manifest these specified behavioral pat
terns. This approach has the advantage of not restricting urbanism to the 
city milieu. The process of urbanization is one undergone by individuals in 
the course of time. 

The structural approach.
 

Ignoring the patterned behavior of individuals, a second concept
 
of urbanization provides quite another emphasis by fastening upon the
 
patterned activities of entire populations. The process of urbanization,
 
in this approach, is seen as a reorganization of activities, or a shift in
 
social and economic structure that places a population in a new relationship
 
to its total environment. It is said to involve a transition from agricul
tural to non-agricultural pursuits, and a concomitant increase in speciali
zation of economic activities. Indeed, although a whole complex of identify
ing traits may be listed, Sorokin and Zimmerman have argued ft an "occupational"
 
conception of the urbanization process:
 

"The principal criterion of the rural society or population is 
occuational, collection and cultivation of plants and animals. 
Through it rural society differs from other, particularly urban, 
populations engaged in different occupational pursuits . . . 
Such is the first and fifndamental criterion of difference be
tween the rural and the other, and particularly urban, communi
ties." i/ 

From this conception flows a definition of urbanization as a "movement of 
people from communities concerned chiefly or solely with agriculture to 
other communities, generally larger, whose activities are primarily centered
 
in government, trade, manufacture, or allied interests." L/ As it happens,
 
this structural or organizational view of urbanization necessarily gives
 
recognition to the spatial aspect of human affairs. Agricultural activities
 
are relatively extensive users of space; to use a crude locational dichotomy,
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they are "field-oriented," while most non-agricultural pursuits are "center
oriented." Moreover, the interdependent nature of non-agricultural industries
 
compels recognition of the territorial division of labor that is likely to
 
emerge between geographic areas. In a very meaningful sense, this territorial
 
division of labor is a reflection of the social and economic differentiation
 
between occupations and industries.
 

The demographic approach.
 

A third conception of urbanization brings space to the forefront. Un
like the "structural" approach, it ignores what people do--their occupations,
 
the industries in which they are employed, etc. Likewise, it eschews any con
cern with the "behavior" or conduct of individuals. This is the concept ad
vanced most explicitly by Hope Tisdale Eldridge when she asserts that: "Ur
banization is a process of population concentration." 13/ This view obviously
 
represents a purely demographic approach to the subject. Only two elements
 
are involved: people and space. As a definition of urbanization it is at
 
once the most abstract, stripped of all but the most essential terms, and the
 
least ambiguous, devoid of connotations that are vague or troublesome It is
 
thus the most simple and concrete,
 

These alternative approaches offer distinctive problems and possibilities.
 
Each is suited to a different range of analytical questions and each presents
 
its own difficulties in conceptualization and measurement We are disposed to
 
work primarily with the third--the demographic--for a number of reasons, As
 
already indicated, it seems to offer the fewest ambiguities and the measure
ment problems that it entails appear closer to solution than those connected
 
with either the "structural" or "behavioral" approaches It offers the pros
pect of clarifying, if not resolving, some of the confusion regarding other
 
aspects of urbanization mentioned above, It is an exclusive rather than in
clusive definition. As Eldridge avers: "It eliminates or throws into differ
ent categories other propesses which, though associated with urbanization, may
 
have opposing effects upon it, The concomitants of urbanization are not to be
 
ignored; they are simply to be distinguished from it," 2A/ Finally, most com
parative work on urbanization, unlike historical work on the subject, has em
ployed this demographic approach. For this reason, if for no other, it is
 
especially suited to the purpose of this paper.
 

Under the demographic definition, even cities themselves may be dis-,
 
tinguished from urbanization. Cities are viewed as points of population
 
concentration; they are the consequence of urbanization, not identical with
 
it. Urbanization is thus a societal process which necessarily precedes the
 
formation of cities. There is no reason why urbanization in a particular area
 
may not be focussed on one single concentration and while, by definition, it
 
will continue to grow, there is no necessity for its growth to outstrip the
 
growth of total population i in fact the number of points of concentration
 
grows, as well as their size, and if a majority of population does come to
 
live in urban centers, these aspects of urbanization are not to be explained
0by
the process, for they define the process. Other conditions must apply.
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'It may be objected that an austere demographic concept of urbanization
 
will not ledd to'an explanation of the phenomenon, for it merely describes
 
a social process. In order for cities to multiply and increase insiz&, one
 
may argue, there must be not only population and space but means aid m6tiva
tions as well. Thus urbanization is ometimes-s6id to be the outcome of
 
"secular" or "material" value-systems, It has been argued, for example, 
that the growth of wealth in the United States indicates that Americanb 
have prized material achievement. Insofar as increases in urbanization 
have been broadly associated with rising levels of affluence, then the 
growth of cities is a product of Aaterican values, and urbanization is ex
plained by these values. Such a formulation, however, does not exclude 
the possibility of other values, e.g., "togetherness," "dislike of the country
side,' "an unconscious desire for anonymity," "a drive for success," etc., 
from having produced the same result. Indeed, it opens up a veritable Pan
dora's box of possibilities. What, moreover, of urbanization in other countries 
and cultures? In any case, the resulting wealth of Americans may have been 
incidental to any or all of these possibilities or largely fortuitous. 

Granted all this, it would still be necessary to demonstrate the
 
primacy of "material" values over all other possible values, singly or in
 
combination, for this particular formulation to hold. Even if this-were
 
possible--and some sociologists have attempted the task in the form, for
 
example, of "pattern variables"--there would still be a problem of measure
ment. Even if all these difficulties were overcome, it would still be
 
necessary to introduce a number of other"non-value" considerations and con
ditions in order to explain the particular pattern of community organization
 
that has emerged. Moreover, it requires no special familiarity with history
 
to recognize that the pattern has changed over time and, even if "material"
 
values singly or in combination explain the existing distribution, there is
 
no necessary reason why "non-value" conditions may not have determined it
 
in the past, We cannot, in short, use the fact of affluence to explain
 
affluence, let alone-the.jattern-of.community-development<that-may,or may
 
not .be associated-with .its achievement. The motivations that, among other
 
things, give rise to organized human communities are doubtless inherent in
 
the particular form of urbanization; they are, nevertheless, distinct from
 
it and are in no generic sense "urban" as opposed to "rural" motivations.
 

The question of..the relation of population movements to means is not
 
so opaque, What a population does in, and with, its natural environment
 
depends in large part on its material means. The geography of No2tth America 
was the same for the indigenous populations as for the English inmigrants;
 
their collective responses to the environment were dramatically different.
 
It is means, therefore, which at~once create material abundance and give
 
form and focus to related movements of people, In the broadest sense of
 
the word, these means have been technological.
 

Neither population increase nor technological progress, however, are
 
to be identified exclusively with cities, but they may give rise to urbani
zation and hence to the growth of cities. There are, in Eldridgevs words,
 
two necessary conditions for urbanization: "one is people and the other is
 



technology' Population'increase and surplus feed the process; technology
 
giVes iit form and focus." L Population increase, technological means,
 
and urbanization proceed togpther. They are interrelated but distinctive
 
pr6cesses; they interact and the outcome is urbanization. As Eldridge
 
siggests: "A population d6es not necessarily reach a certain density be--*
ford it begins to urbanize. Technology does not h v6 to wait owpopulation." 16/
 
The actual number and size of population concentrations, however, are largely
 
conditioned by the technological repertory. The existence of natural resources
 
is, to be sure, a further consideration, but the availability of such resources
 
is itself a function of technology and organization, as was implied in our
 
example of the English colonists and the aboriginal Americans.
 

Broadly speaking, the larger and more differentiated the technological
 
repertory, the larger and more diverse the potential resource inventory;
 
resource inputs per unit of output tend to decline with each additional input
 
of technology. It is surely not a matter of indifference what resources ex
ist and where, but the limiting effects of their presence and quality may
 
be offset by advances in technology and organization,. Innovations which
 
affect communications, transportation, and sustenance potentials, therefore,
 
condition the patterning of occupations and population. Technology is the
 
sine qua non of urbanization but the reverse is not true: "Technology is
 
not the exclusive property of the city," according to Eldridge: "it operates
 
in every province and pocket of society.' I/ Thus the demographic approach
 
not only defines the process of urbanization with absolute parsimony but,
 
with the addition of one variable, explains the prevailing pattern of urbani
zation at any time, how that pattern emerged historically, and what the out
line of its future shape may be,
 

In this way, it is hoped that the problem of explaining the process
 
of urbanization--identifying its determinants--becomes more amenable to
 
solution. By the same token, the investigator is in a better position to
 
undertake analyses of the consequences of massing into cities. The demo
graphic conception of urbanization is thus not as constricting as it might
 
have first appeared; its scope permits inquiry into a number of important
 
facets of social change while its root in population preserves the vital
 
interest in characteristics and conditions of human beings living in organized
 
communities, from the immediate family to the world at large. Distribution
 
of numbers in space is of central interest, of course, but population analysis,
 
historical and comparative, is no less concerned with the changing composition
 
of population in areas of different type, and with the sources and outcome
 
of such change. All of these interests have their place in the study of
 
urbanization, and exponents of this view need defer to no other social
 
scientist, regardless of his perspective, in their solicitude for human be
ings and their fate,
 

Measurement
 

Having clarified some of the conceptual issues and indicated the
 
heuristic merit of a demographic view of urbanization, it remains only to
 
consider the possibilities of measurement. Simple as it is, the demographic
 



concdpt lends'itself to a variety of measurement possibilities. We now briefly
 
exlore soae of these p6ssibilities, introducing d number of distinctions
 
that seempertinent to our task, and indicating how tide is the area of mana
 
geable inquiry that the demographic approach affords. First of all, this-ap
proach focuses attention on the number of points of concentration to be f6und
 
in a country or region and the sheer number of cities, howeve± defined, is
 
a datum that reveals a great deal about the distribution of population in an
 
area. A more interesting question is the ratio, of cities to total ldpulation
 
ien area. The ratio !of cities to total rural population may-be of equal
interest, particularly from the standpoint of rural-urban migration. Countries 
vary in the number of possible urban destinations open to migrants of rural 
origin. This stream of movement, moreover, diminishes as more of the population

is urbanized: the potential pool of. rujal-to-urban migrants becomes relatively 
smaller. As a consequence, more movements originate in and-terminate in urban
 
areas. /
 

Still another feature for measurement centers around the number of
 
urban places of different size. Two aspects of this question, which may be
 
termed the "structure" of urbanization, have been the subject of considerable
 
speculation in recent years: (1)the extent to which there is a discernible
 
order in the distribution of cities by size; (2)the extent to which the
 
largest city exhibits a numerical preponderance over other smaller cities.'
 
The first aspect involves discussions of the so-called "rank-size" rule or,
 
more generally, the Pareto distribution. 12/ The second turns on the rela-"
 
tive magnitude of the largest or "primate" city. By far the most attention, 
however, has been directed toward the simple proportion of the total population
 
to be found in cities, or in cities of a certain size. This measure may be
 

taken as an indicator of the degree or level of urbanization discernible at a 
given point in time and it is the most familiar indicator to be found in the 
empirical literature of every discipline.
 

A feature that should be sharply distinguished from the level of
 
urbanization--which is intrinsically static in conception--is the rate of 
urbanization. Here the analyst has a variety of indicators at his disposal.

The most common measure, of course, is the percentage increase in urban and
 
rural sectors. An alternative that is occasionally employed is the percentage
point difference between the proportions urban (or rural) at two different
 
points in time; such a measure expresses, in effect, the net shift in levels 
of urbanization that has occurred in the time interval under investigation.
Still other measures that recommend themselves for certain purposes are the 
proportional shares of total national or regional growth that accrue to rural
 
and urban areas, and the ratio of these shares to those "expected" on the basis 
of the prevailing balance between rural and urban sectors at the begining of 
the period under-:study. (Each of these measures can be elaborated by the use
 
of city size-classes in place of the simple rural-urban dichotomy.) 

A range of alternative measures can be readily developed, in fact,
 
by reference to the ways in which the process of urbanization is said to
 
proceed. The multiplication of cities, for example, can be measured quite

readily in relative terms. Growth on the part of particular places can also 
be subjected to measurement. One can examine the individual performances of
 
particular places, or one can group them into, say, size classes and observe
 



the relative gains registered therein. Finally, one can observe shifts in'
 
the numerical distribution of cities by size and in the shares of either tbtal"
 
or urban population resident in the largest city or cities, or in size classes.
 

All of this is merely to suggest the variety of measures and analytical 
possibilities open td the investigator working with a narrowly demographic 
view of urbanization. This holds whether the focus of inquiry is on static' 
or dynamic aspects of the phenomenon. No one of the measures is superior for 
all purposes and choice of a measure is, as always, ideally conditioned by 
the analytical purposes of the investigator. It is true, nevertheless, that 
two measures have received the greatest use by demographers and most other 
students of urbanization. These are: (1) levels; the proportions of total 
population found in variously defined rural and urban sectors, and (2) rates: 
growth observed in these sectors during a given interval of time. They con
stitute, respectively,:the most frequently used indicators of the static 
and dynamic dimensions of urbanization. 

The demographer, of course, is no magician; he cannot produce reliable 
results from unreliable sources, All census enumerations, for example, are 
subject to a variable degree of error:,:undercounts' here, overcounts there, 
and o6casional confusions of categories by the counters and counted every
where. These shortcomings in the data are compounded for the historical 
demographer. Census categories are changed, items covered at one date are 
dropped at another and sometimes reappear later under a different title. 
Once the historian gets back before the first official census in any country, 
he must rely, for the most part, on fugitive sources, particular counts that 
have no claim to comprehension, such as directories, parish registers of 
births and deaths, "books of souls," various lists of taxpayers, the wildest 
estimates of contemporaries, and so forth 20/ If he lacks numerological
 
powers, the historical demographer, nevertheless, has had to develop all
 
the arts of the conjurer in manipulating even the official census data to 
make his results consistent and comparable over time. ?1/ This fact alone 
accounts for the paucity of historical studies of urbanization.
 

Given reliable data, the salient problems confronting the student 
of urbanization today are those of validity and comparability in time and 
place. How is the "urban" area to be delimited? The most common criteria, 
employed by censuses, are size and density (purely demographic indicators)
 
and political or administrative status. Conceptual nicety is blunted, how
ever, by the necessity of working with areas that are administratively
 
bounded: for example, the legal territorial limits of municipalities.
 
Finally, the definitiors of "urban" not only vary over time within census
 
systems but, more important, differ radically at all times between census
 
systems. gg/ These data problems have probably discouraged many demo
graphers from working in this area on a comparative basis, Formidable
 
and perplexing as they may be, these difficulties are not insuperable.
 
Time and money spent on their resolution would greatly enhance the scope
 
and significance of comparative urban research, g_/
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SIdiosyncrasies of definition may themiselves affect'the apparent rate
 
of growth of urban population in some areas. For eiample, if a country
 
c1asslfies populations in conliunities of 2,500 and over as "urban," all'
 
populations in places 2,499 and under at one census may be classified as
 
%iural'." Sdpp6se there are ten of these places at'th6 time-with 2,490 in

°
 habitants each; it will require a net increase of only lO0 people evenly 
distributed among them at the next enumeration to add, other things being 
equal; up to 25,000 to the country's total "urban" population. Where there 
are many such places--and this is not unlikely in countries with high birth 
rates in "rural" villages--the rate of urbanization in the country may appear
 
sizeable, although the actual increase in the communities concerned is quite
 
small and very little else is otherwise changed. A proportion of the new
 
"urban" population will almost always be a consequence of old "rural" popu
lation crossing the arbitrary urban threshold established by the census 
authority: for example, new incorporations.
 

Apart from anomalies of this sort that are rooted in dilemmas of
 
definition, urban"population can grow in only two ways--by natural increase, 
an excess of births over deaths, and by net migration, an excess of in-mi
grants over out-migrants, Migration to the city may have its origin within 
the boundaries of the country in question, in which case it is labelled 
"internal" migration and its component streams may-originate in other urban
 
as well as rural areas0 Most demographic interest, however, has centered on
 
rural-to-urban movements; and we shall stress these in the present paper, 
but it is apparent that the stream from the countryside diminishes. once a 
nation has reached a high level of urbanization.
 

Historically, of course, urban growth in the United States was swollen 
considerably by "international" migration, as indeed was urbanization in
 
other American countries and elsewhere. By 1910, for example, the propor
tion of foreign-born in the urban population of the United States already 
increased directly with city-size; the same relationship could still be 
found in 1950. 2/ Such international movements have subsided in recent
 
years, except for special cases like Israel, and now seem to be of limited
 
consequence. It is sufficient to note that a large part of international
 
migration probably involved "rural-toilrban" movement, with the migrants
 

coming, for example, from rural areas of Europe to the burgeoning cities 
of North Aamerica. In the case of rural aliens, the usual adjustment prob
3jems. which rural people face in cities were doubtless intensified, and
 
American urban history often tells more about the social and political
 
problems of "Americanization" than it does about problems of urbanizationo 

Unfortunately, detailed historical inquiry into compositional features 
of these many-faceted movements to cities is hampered by lack of adequate 
data with respect to characteristics of migrants of every description. .Even
 
the bare outline of the cityward movement is obscure, let -alone any analysis
 
of migration differentials. Likewise, the historical contributions of
 
natural increase to the growth of cities are not known in detail. Adequate
 
registration data on births and deaths are not generally available in
 
sufficiently long series to permit any precise measurement. In general, how
ever, differentials between urban and rural birth rates would indicate that
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0Tigrdtion has been much'more important in urban growth, by virtue 6f its direct 
and-indirect contributions (the-latter via births tomigrants). Some rather
 
unique materials from the United States for the decade 1900-1910 suggest the
 
tossibilities of such'analysis for social history. Thusyof"1l;826-O00.new
 
ity dwellers in 1910, some 41.O per cent wer'e alien immigrants, 2918 per 
cent were native rural-to-urban migrants, 21.6 jer cent came from natuial 
increase, and a residual 7.6 per cent, the result of incorporation of new 
territories. ?5/ 

In the light of this review of conceptual problems, we next consider
 
the historical phenomenon of urbanization in its relation to social change.
 

URBANIZATION IN HISTORICAL PERSPECTIVE
 

Human populations have been forming into "cities"-for nearly seven
 
thousand years. For much of that time, however, recognizable urban settle
ments were confined under restrictive environmental conditions to a few
 
widely separated areas on the earth's surface, and at no time did the 6ities
 
themselves contain more than a minute fraction of the total population.
 

The last two centuries have witnessed an unprecedented urbanization of
 
rapidly growing population throughout the world, with ramifications that
 
mark it as one of the crucial disjunctions of human history. It is as if
 
whatever conditions had hitherto checked the growth and redistribution of
 
population had been suddenly relaxed In terms of urban historyiit rep
presents the most far-reaching change since the initial "urban revolution"
 
of Neolithic times.
 

The urban exnlosioim
 

These statements are so sweeping as to require documentation. For
tunately, the careful scholarship of Kingsley Davis and Hilda Hertz Golden 
has yielded a set of firm estimates on which we may draw. In the present 
section, all the historical statistics except those in Table V are based 
on their work.
 

As recently as 18OO, only about 3 per cent of the world's estimated
 
population of 906 millions resided in 750 local concentrationsof more
 
than 5,000 inhabitants; by 1950, however, the number of such places had
 
risen to 27,600 and they contained almost 30 per cent of an estimated 2.4
 
billion population. Whereas world population had increased by nearly
165 per cent between 1800 and 1950, world urban population had risen by,
 
2,535 per cent. This disparity of rates gives a rough quantitative ex
pression to what we have termed the "urban explosion." (See Table I)
 
Since 1850 the larger cities have come to contain a rising proportion of
 
all urban residents. (See Table II)
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- The rapid explosion ofvurban population'after 1800'and of large-city 
pdtulation after 1850 did not, of course, affect all-parts of the world in 
6&idal'measure.- In 1800, for example, only Europe had a greater relative 
concentration of large-city population than -he wotld as a whole. (See' 
Table III) By1850, however, the Americas had also achieved this distinction 
and, by the close of the nineteenth century, both America and Oceania 

(m6stlyAustralasia) not only had-greater relative large-city concentrations 
thafi the world as a-whole, but had surpassed even Europe in this respect; 
As of 1950, Oceania, America, 'andEurope still contained the greatest rel-
KtI4,Va concentration of large-city dwellers but by the middle of this cen
-Gury the growth of great cities was proceeding at a much faster rate in
 
Africa and Asia than in any of the other major continental regions. (See
 
Table IV) If Russia is treated separately from Europe, then it shares
 
with the Americas the distinction of being the only region to have achieved
 
rates of growth for large-city population above the world average for the
 
entire century and a half, and it stands'between Asia and,Africa for the
 
fastest rates of growth during the present century.
 

d So much for the bare demographic facts of recent urban'history. How 
do ieexplain them? Does urbanization necessarily entail economic and 
social change? Or, to pose the question differently, can economic and 
social change occur without urbanization? By abruptly introducing such 
considerations we move at once to the heart of our present concern. Judged 
by the limited amount of attention paid to urbanization in the literature 
of economics, such questions are largely irrelevant. At.the other extreme, 
some sociologists make urbanization coterminous with recent social change 
and treat contemporary society in the United States and a few other countries 
as "urban" or "urban-industrial" societies. It is possible, however, to 
inquire whether a given level of urbanization is always, frequently, or 
rarely associated with definite levels of economic and/or social develop
ment. Do varying rates of urbanization correspond directly with rates of 
development, and vice versa? Finally, it may be asked, regardless of 
answers to the previous questions, in what-ways and to what extent is 
urbanization likely to impede or facilitate such changes? It must be said 
at the outset that, in spite of the lively interest in economic-develop
ment and social change recently exhibited on all sides, no consensus 
exists on answers to these questions nor even an agreementon ways to obtain 
answers. The rest of this paper will be concerned with exploring means 
by which some of the issues raised in these questions may be clarified. 

Throughout most of the 5,000 years of urban history down to the
 
close of the eighteenth century, it is doubtful whether urbanization ever
 
affected as much as 3 per cent of world population or more than 10-15 per
 
cent of population on a restricted regional or "local" basis. Yet in the
 
relatively brief span of the Christian era alone,, the net increase in world
 
population to 1800 may have been as large as 700 millions, and far-reach
ing economic and social transformations must have occurred in many parts
 
of the world without benefit of sustained urbanization A change of two
 
or three percentage points in levels of urbanization in the Roman world or
 



the Eur6pean High Middle Ages, however sufficed to iark significant turning
 
pbihtsin the developmaent of an entire civilization. Although we rarely
 
steik of an "urban" society before the nineteenth century (except on a very'
 
I6cal basis), we persist in regarding Eurbpean civilization, for exdmpl6, as
 
ain "urban" civilization and confidently dssert-thdt a small number of iidtent
 
and ihdieval cities were the loci fot econolic, s6cial, and culttcirl inno-

Vitiois which sooner or later transformed society, Withifi this single bat
 
maiy-sided tradition it is, nevertheless, clear that profound-changeg t6ok
place out of all proportion to the numbers of people ever involved in move
ments to cities, The most that can be said is that variations in rates "
 
rather than levels of urbanization may reflect more profound social changes.
 
Even this guarded statement needs qualification. Overly impressed, perhaps,
 
with changes that have taken place since the eighteenth century, it is
 
possible, in the words of'a medievalist, that "our teachers and our experience. .
 
conspire to make us exaggerate the meaning of urbanism." 26/
 

On the other hand, it may be argued that--regardless of actual num
bers and relative proportions involved--the concentration of population in
 
and around urban centers has always entailed far-readhing changes.in the
 
social order' multiplication of functions carried on in cities, adjustment
 
of relations between town and country, and a growing complexity of social 
organization generally. Lewis Mumford speaks of the "urban implosion." 27/ 
We have termed the changes "differentiation." Specifically, concentration and 
differentiation heighten the need for continuity and communication among the 
more specialized parts of society within and without the city. Interdependence 
is achieved by instituting means of coordination. Concentration, however, 
also enhances opportunities for interaction and contact among differentiated 
groups and individuals and thereby .heightens a society's potential for meeting 
its needs of communication and order. The realization.of larger social entities 
is achieved by organizing greater and more varied interchanges of goods, 
services, people, and information through more or less differentiated points 
of concentration, The greater the accessibility of such points in organized 
interchanges, the more likely are they to grow by differentiation as opposed 
to mere agglomeration. Division of labor, stratification, and centralization 
are among the principal institutional means to implement this larger comity. 
They are not so much the results of social change, therefore, as its immanent 
forms, a2 

Such institutional forms are difficult to identify and measure with
 
precision, much more difficult than either levels or rates of urbanization
 
Differentiation and stratification are found to characterize all human 
communities in greater or lesser dere and are not distinctive or generic 
properties of. "urban" comnunities as such, Rudimentary division of labor, 
together with patterns of superordination and subordination, exist in the 
smallest villages and most primitive bands, Perfectly ubiquitous structural
functional characteristics cannot be readily combined, therefore, with other 
sets. of political, legal, intellectual, and behavioral characteristics which 
allegedly do discriminate among "urban" and various !!non-urban" type commu
nities: "rural," "folk," "independent," etc. This point is not always 
made clear by the authors of works in urban sociology and city history. If 
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TABLE I. WORLD POPULATION AND WORLD URBAN POPULATION, 1800-1950
 

Population in cities
 
World Population 5,000 and over Per'cent in cities
 

Year (in millions) (in millions) 5,000 and over
 

1800 906 27:2 3-0
 
1850 1,171 74:9 6 4
 
1900 i,;6o8 218-7 13.6
 
1950 2,400 716.7 29.8
 

TABLE II. GROWTH RATES OF WORLD POPULATION, 
AND POPULATION OF SMALLER AND LARGER CITIES, 1800-1950. 

Per cent change in Per cent change in 
Period World population cities under 100,000 cities 100,000 and over
 

1800-1850 29.2 	 308.6 76.3
 
1850-1900 37.3 	 174.5 222.2 
1900-1950 49.3 	 209.8 254.1
 

TABLE III. PER CENT OF REGIONAL POPULATIONS IN LARGE CITIES
 

(i00,000 AND OVER), 1800-1950 

Region 1800 1850 1900 	 1950
 

WORLD 1.7 	 2.3 5.5 13.1
 

Asia 1,6 1.7 2.1 7.5 
Europe* 2.9 a11 19 
Africa 0.3 0.2 1.1 5.2 
America 0.4 3- 1.2, 22.6 
Oceania -	 2 39-2
 

• 	 Europe includes the whole of Russia. Regions above the world average are 
italicized. 

TABLE IV. RATES OF GROWTH OF LARGE CITIES (100,000 AND OVER) 

BY REGIONS, 1800-1950 

Region 1800-1850 	 1850-1900 1900-1950 

WORLD 76.3 	 222.2 254.1
 

Asia 24.5 59.0 444.3 
Europe* 144.4 26146 146.3 
Africa -16.8 460-0 628.6 
America 1284.6 913.3 01°1 
Oceania - 80.6 
• 	Europe includes the whole of Russia. Regions above the world average are
 

italicized.
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we attempt to designate the more elaborate and complex of these 'co i unity 
structurei (howsoever defined) as "urbanized," we have n6t advan6ed our 
ifider6tanding much beyond'tlat achieved by a simple measurement of levels 

/aid rdte6 of urbanizationo, The larger the actual numbers and relative pro
portion of total p6pulatioh residing in such concentrations, then the more
 
urbanized is the society involved.
 

One additional point. has. emerged: the word "urbanized" must refer 
to something more than the presence of cities or the existence of distinctively

"urban" communities as such. 
Urbanization must be viewed as a societal'Prcess,
 

which goes'on outside, if not apart from, cities. Cities are a result'6f ur
banization. Urbanization must antedate their formation and they may continue
 
to exist long after urbanization has subsided or ceased altogether.
 

Highly urbanized societies have only emerged during the brief span
 
of the urban explosion since the late eighteenth century. Between 1800 and
 
1950, the net increase in world urban population alone (nearly 690 millions)
 
was nearly 80 per cent as large as world total population in 1800.
 

Where did these phenomenal increases in urban population come from?
 
There can only be one answer to this question: in overwhelming measure,, from
 
the countryside. Birth rates of urban population would have had to reach in
human levels in order to yield an increase of this magnitude. In fact, birth
 
rates of non-urban population were much higher than birth rates of urban
 
population throughout this period in countries for which we have reliable
 
historical information. In a sense, therefore, the "urban" explosion is a
 
misnomer. Insofar as population is concerned, the awesome phenomenon we are
 
discussing is a "rural" explosion, The shifting balance between country and
 
town over the last centuryand a half reflects an eruption of the country
side following upon the decline of.death .rates, Here, as elsewhere, we see
 
that the study of urbanization is a study of changes in country as well as
 
town and that any divorce of the two, even for analytical purposes, may lead
 
to a serious misunderstandin of the process itself,
 

We may go one step further. if we wish to identify social and economic
 
changes connected with sustained urbanization, we should look first'at the
 
"non-urban" or "rural" sector, The transfer of so many people in so short a
 
time from one milieu to 'anothershould have had a notable effect on the size
 
and structure of rural communities in every area affected by urbanization,
 
A backward glance at Table I immediately reveals that, in spite of rapid
 
urbanization of world population, the absolute number of non-urban popula
tion has not yet fallen. In 1800, non-urban population stood around 878.8
 
millions and by 1950 it had climbed to 1,683,3 millions. In the first half
 
of the present century it has increased by 21.2 per cent, (See Table V)
 

TABLE V. RATES OF GROWTH THE WORLDIS NON-URBAN POPULATION, 1800-1950
 

Period Percentage Increase
 

1800-1850 24.7 
1850-1900 26°7 
1900-1950 2102 
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In other words, rapid rates of urbanization achieved in the early nineteenth
 
century and resulting increases in levels of urbanization everywhere, olit
side of Africa, did not reduce the absolute size of rural populations any
where. Only in the twentieth century, in"factjhas the rate of growth of
 
the world's rural population slackened somewhat. Thus, urbanization, by
 
definition, reduces the relative size of rural population bat does not en
sure its absolute reduction either in the short or long run. This depends
 
on the rate of total population growth as well as on the rate of urbaniza
tion, although an increase in the latter may well contribute to the reduction
 
of the former via its effects on fertility.
 

The case of modern Japan shows that a growth of total population,
 
with a continuing absolute increase in rural population, is not incompat
ible with sustained economic development, provided it is accompanied by
 
rapid urbanization. Between 1898 and 1955, Japanese population increased
 
by about 96.6 per cent to 89 millions, but much the greater part of this
 
increment was absorbed in urbanizing areas, especially after World War I.
 
From 1920 to 1940, for example, net out-nigration from communities of less
 
than 5,000 inhabitants absorbed all but 19 per cent of their total natural
 
increase of 7.8 millions and their absolute numbers net rose by only 1.5
 
millions., 29/ In the case of India, the situation appears far less favor
able. During the period 1901-1961, Indian population (excluding the terri
tory of Pakistan at both dates) increased from 235 millions to 438 millions,
 
or by 86.4 per cent. In the last decade, population increased by 21.5 per
 
cent but the portion classified as "urban" rose only from 17.4 to 17.8 per
 
cent. In other words, by far the larger part of the decennial increment
 
was absorbed in rural communities.
 

Urbanization may increase the absolute size of city populations 
without reducing the absolute size of rural populations. It is likely, 
however, to change certain structural features of the rising population 
and, most obviously, its occupational structure in both town and country. 
Almost everywhere, the level of urbanization in a country is inversely 
correlated with the extent to which the labor .forceis occupied in agri
culture. Davis and Golden have demonstrated, for example, that areas of 
the world grouped by the proportion of males gainfully employed in agri
culture show a consistent pattern of decreasing urbanization with in
creasing dependence on agriculture. (See Table VI) By continental re
gions the pattemaremains essentially the same, with the exception of Oceania 
which has a relatively small total population and only a minute share of 
world population. Furthermore, countries with more than 50 per cent of 
males in agriculture have roughly the same number of people living in 
large cities of 100,000 and over (160 millions) as the less agricultural 
nations (155 millions). If the proportion of gainfully occupied males in 
agriculture is regarded as an index of economic development, however, the 
less developed areas are less urbanized than the more developed areas. 

A more searching economic index is agricultural density, which shows 
the numbers of males in agriculture per square mile of agricultural land. 
This varies, of course, with type of crop. Though there is no correlation 
between level of urbanization and density of national population, Davis and
 
Golden have shown an inverse correlation between urbanization and agricultural
 
density: countries with the smallest proportion of urban population gener
ally have high agricultural density. Leaving aside the matter of agricultural
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imports for the moment, the'agriculture of highly urbanized countries would
 
appear to be very efficient. Their low agricultural densities indicate an
 
advanced agricultural technology and relatively'high productivity on the farm.
 
As a consequence, they need relatively'fewer people in farming to 6upport
 
their larger populations in the cities. Historically, the'grovth of urban
 
populations eventually necessitates the industrialization of agriculture in
 
order to achieve higher productivity on the farm, and by the' token, it
-ame 


entails the industrialization of non-agricultural occupations.
 

TABLE VI. 'LEVEL OF URBANIZATION IN THE WORLD 'S COUNTRIES AND 
TERRITORIES CLASSIFIED BY LEVEL OF AGRICULTURALISM
 

Per Cent of Gainfully- Number of Per Cent of Population in 
Occupied Males in Agriculture Countries Cities 100,000 and over 

0-19 11 32.3 
20-29 11 23.6 
30-39 7 23.2 
4o-49 7 21,9 

50-59 16 17o7 
6o-69 17 809 
7ot 86 6.3 

In countries like the United States or England, where these societal
 
processes have gone very far, agricultural productivity has risen dramatic-:
 
ally, population has crowded into cities, and enjoyed rising average levels
 
of personal income. The more recent absolute increases in rural population
 
in both of these countries do not represent a return to agriculture, except
 
for a brief interval during the severe economic depression of the early
 
1930's. In the United States, for example, the agricultural labor force,
 
10 years old and over, fell from 12.3 millions in 1910 to 6,9 millions in
 
1950, rural population on the other hand rose from 49.9 millions in 1910
 
to 61.7 millions at the mid-century. Whereas in 1910 some 24.6 per cent
 
of rural population was occupied in agriculture, by 1950 the proportion
 
was reduced to 11.2 per cent. Thus, the growth of rural population in a
 
highly urbanized country is a growth of rural non-farm population, a sec
tor that is only nominally "rural,0 consisting of urbanites in the main. aQ/
 

If the problem of underdeveloped areas is adjudged to be, at bottom,
 
one of rapidly rising population with excessive rural-agricultural density
 
and low agricultural productivity then, if per capita personal incomes are
 
not to fall, both agricultural and non-agricultural activities must be in
dustrialized. A growing share of the countryside's exploding population
 
must be transferred from agriculture into specialized non-agricultural
 
activity and productivity in both sectors raised. This will, at least, re
lieve the pressure of increasing agricultural density and permit of in
creases in farm productivity, though it will not necessarily mitigate the
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pressures of rural density unless the bulk -of the enlarged non-agricultural
 
population is absorbed in urbanizing areas. Pressures on the city ill than"
 
become intense under any circumstances through an influx of rural population;
 
hence the growing city populations have to achieve specialized n6n-agricul
rural occupations and levels of productivity which enable them to sustain
 
rising levels of per capita personal incomes.
 

Unless all of these changes can be brought about more or less simul
taneously and kept in some kind of "balance,"' rural poverty may simply be
 
transferred to an urban setting, exacerbating conditions in the cities with
out providing substantial amelioration in the countryside, since the absolute
 
size of rural population is not likely to fall. The adjustment resulting
 
from the expulsion of "underemployed" rural-agricultural population will be
 
one of bver-urbanization and underdevelopment. This will be a different
 
situation from the prevailing one but, while none of the older problems will
 
have been solved, new ones will have been added: "problems" of the cities.
 
Over-urbanization and "over-ruralization" may thus exist at the same time
 
and that is the essence of the population problem in many underdeveloped
 
countries. Pressures on both cities and countryside might be reduced some
what, however, if some of the non-agricultural population can be retained in
 
the countryside in occupations specialized away from agriculture A practical
 
solution to the problem of creating a non-agricultural population with ris
ing levels of per capita income is thus not exclusively to be found in the
 
city, let alone the large city. 'An"optimum" rate of urbanization which
 
lifts an underdeveloped area out of its present predicament is not necessarily
 
the "maximum" rate. The maximum mqy simply jolt the area into a no less
 

.critical condition of "over-urbanization" and "underdevelopment."
 

Japanese development after the Meiji Restorati6n provides a special
 
case representing, if not an "optimal" transformation, a remarkably "bal
anced" one: an outcome of peculiar historical circumstances. Japan achieved
 
increases in farm output and productivity, together with a more rapid growth
 
of non-agricultural sectors, without experiencing all of the extreme adjust
ments which characterized industrialization in many "western" countries. Dur
ing the earlier phase down to World War I, the transformations proceeded at
 
what seem to have been singularly "balanced" rates, at least in the light of
 
postwar Japanese developments and the situation in many developing countries
 
today. A non-agricultural labor force was created largely out of rural
 
migrants, without any reduction of rural population (residents of communes
 
under.lO,OO0 increased by 13.2 per cent, 1888-1918) and with but a slight
 
decline in the size of t.ie agricultural labor force (about 5.5 per cent over
 
roughly the same years), Over roughly the sgme-period,.the net output-pf
 
agriculture rose drama'Gically, but net output of manufacturing and service
 
industries made even more spectacular gains. 3a/
 

The disparity in rates of growth among the different sectors in
 
the Japanese economy is not to be taken .as evidence of "imbalance."
 
Throughout most of the period in question, the price of rice rose in line
 
with the general level of prices, terms of trade between agriculture and
 
other sectors remained steady apart from short-run fluctuations, and an
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evident shortage of domestically produced food, from the early 'nineties, did
 
not engender severe inflationary pressures: Moreover, the size'of family
 
farms, the distribution between peasant proprietors and tenants, and high
 
rents in kind remained fairly constant. If anything, tlie burden of the land
 
tax on farmers was reduced owing to increased production. Thus while total
 
population increased by 44.8 per cent and the share in'communes of 10,000
 
and over rose by 265 per cent 'over the yars 1888-1918, a traditional type
 
of agriculture and rural society endured,
 

Agricultural improvement in Japan took the form of intensive pro
duction: better irrigation and drainage, and some increase in the area
 
of paddy on the one hand, and increased input of manures, superior seeds,
 
and better cultivation on the other. By such means the agricultural sec
tor contributed to the industrialization of other sectors by releasing
 
food and population and, through silk and tea, contributed to a conmer
cialized export surplus which permitted the import of capital. It did not,
 
however, produce enough food; imports of rice became heavy after 1903 and
 
very heavy after 1917. Pressures on domestic agriculture became increas
ingly severe after_1920 but rural society does not seem to have been devas
tated by continuing industrialization.
 

While Japanese family tradition imparted strength to rural society,
 
it also eased the economic situation of country people. ,Their income
earning opportunities were never confined to farming: household manufactures,
 
small factories, services, and distributive trades, for example, supplemented
 
the income of farm families and mitigated the worst consequences of mount
ing pressures on agriculture. Departure from agriculture and eventual de
pression of agriculture, as Irene Taeuber has suggested, did not mean in
dustrialization or even urbanization in the narrow technical sense of divorce
 
from agricultural activity,and i'ual-residence, :they were rather pervasive
 
processes throughout the economy which affected every region and every pre
fecture within a region:
 

"Urbanization was city growth, but it was much more. It was the
 
total transformation of regions as they moved from the ancient
 
agrarian to the modern industrial base. There was industriali
zation and urbanization within each prefecture, and there were
 
continuing migrant flows from the less industrial and urban to
 
the more industrial and urban prefectures." 32/
 

Down to World War I, at least, the rate of Japanese economic growth .lust 
sufficed to absorb the surplus over and above replacement population by 
non-agricultural sectors in town and country. If the experience of one 
country ever has much practical relevance to the situation in another 
country at a later date, then the developing countries of Asia (rice cul
tures in particular) might look to the Japanese case for "lessons" rather 
than to the United States or the Uo S. S. R.
 

Until the inter-World War years, Japanese experience of industriali
zation deviates sharply from that of the United States or England and again
 
from such continental countries as Sweden or France, It was more comfortable
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and itA immediate impact on agriculture and rural society, on the whole, less
 
severe. There were, to be sure, elements or processes in common: generally
 
faster rates of growth in output and income in the non-agricultural sectors,
 
shifts of rural artisans and farm workers to more urbanized and larger-scdle
 
manufactures, increases in-the size of fixed capital, realization of economies
 
of scale afid concentration, growth and m6dernization of a business-investing
 
class,'etc. Some of these tendencies were even visible in countries like
 
Russia, India, and Mexico by the early years of this century, albeit'in a more
 
localized or metropolitan form. Similar "problems" of public health, hous
ing, nutrition, congestion, delinquency, not to mention other conspicubus

"evils of the city," had also appeared as concomitants of urbanization.
 

Such parallels, however, do not reveal an undifferentiated pattern
 
of industrialization or urbanization nor do they support a hardened stereo
type of successive "growth stages," founded, disclaimers notwithstanding,
 
on a few overly aggregated statistical measures. Changes in the relative
 
income share of Japanese agriculture, for example, decreased more rapidly
 
than in most European sequences of industrialization but the relative labor
 
force share did not; this reflected, in part, higher agricultural density,
 
lower levels of labor productivity, and lower capital coefficients in the
 
Japanese case. 33/ Movements'and measures to reform institutions and con
ditions likewise bear superficial resemblance in many countries both in
 
accomdating commercial and industrial needs and interests and, to a lesser
 
extenri, in emancipating and molifying the working classes, but they occur
 
under diverse auspices and serve divergent political ends. Thus, the axiom
 
that, if non-agriculture is to grow more rapidly, agriculture must "export"
 
population and products to the city, and the corollary that per capita out
put in agriculture must grow, do not account for the rates and resulting
levels of such changes in actual historical contexts, Giving different
 
values to terms in equations may indicate (all other things being equal)
 
limits to possible changes, Well-founded in logic they, nevertheless,
 
foretell little about experience and provide no certain guide for policy.
 

Thus many of the fine logical formulations and theoretical con
frontations that have arisen in the economic literature concerning "bal
anced growth" versus "big push" or "forced" development are blunted and
 
blurred by the concrete evidence and diverse experience to be found in the
 
economic histories of major industrial nations. "Problems" must indeed be
 
formulated in logical terms but, when so many nineteenth-century economists
 
surrendered their classical interest in growth analysis (inherited from
 
Smith and Malthus) for the sharper but moe limited neoclassical focus on
 
optimal allocation, they excluded most of the crucial exogenous growth
 
variables from their logical frame of reference. By the mid-twentieth
 
century, they had realized that economic growth was too important a sub
ject to be left to historians; they swallowed their orthodoxy, and be
latedly re-entered the field. For all the real advance that this has
 
meant, it does not allow the economists to claim sovereignty in the formu
lation of development policy. Thus, the decision-makers should be skepti
cal of those who reduce the issues of the world to allegedly mutually exclusive questions of maximizing output by an allocation of factors which
 
achieve equal marginal or marginal social product on the one hand or the
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equal marginal per'capita reinvestment quotient of capital among alternative
 
uses, on the other. To represent the latter, moreover, as a totalitarian
political solution (indifferent t& the needs of consmiers) or the former as 
the liberal-economic solution (especially cognizant of humane values) is a 

disservice to serious debate. It smacks unnecessarily of querulous dogmatics. 

The reasoning, Lor example, of Howard S. Ellis agAinst the requirement
 
of huge initial increases in the rate of savings and investment 34/ or the
 
argument of Walter Galenson and Harvey Leibenstein in favor of an initial
 
effort sufficient to raise per capita incomes so as to achieve savings and
 
maximize capital/labor ratios, are equally cogent within their respective
 
frames of reference. 3/ Ellis provides a more adequate description of the
 
way in which growth has been accomplished in the past but he neglects many
 
of the severe social and political tensions that disfigured even the "success
ful" developments. Galenson and Leibenstein provide a more searching analysis
 
of growth problems today, at least for parts of the world sinking under the
 
combined weight of population increase, low productivity, and capital short
age.. They underestimate, perhaps, the severe shortage of both administrative
political and entrepreneurial talents on which the implementation of their
 
more radical solution depends. Nevertheless, they specifically grapple with
 
the population problem and seek to turn the phenomenon of urbanization to
 
particular advantage. Thus, the cityward migration should be reduced to
 
minimize the social costs of urbanization such as the large investment in
 
housing, sanitation, water, and canteens required in Turkey or the allocation
 
of 18 per cent of projected capital investment to "social capital" under the
 
Colombo plan. They argue, moreover, that the achievement of high initial
 
productivity of labor, under their marginal per capita reinvestment quotient
 
criterion, will yield a lower rate of urbanization cost to output per worker
 
(than under the orthodox criterion of social marginal productivity) and thus
 
help maximize the rate of local capital formation. On the other hand, they
 
advocate increasing the rate of rural-to-urban migration in order to facilitate
 
the reduction of fertility rates in an urban milieu. The paradox inherent
 
in these two apparently contradictory courses is easily resolved--in theory:
 
"Both the fertility effect and the social transfer costs effect must be taken
 
into account and balanced against one another in terms of their combined effect
 
on the eventual capital/labor ratio." Thus, increasing wages and productivity
 
in the new urban milieu will hopefully make for rising average levels of liv
ing and thereby, as Malthus suggested in his Principles of Political Econoty,
 
create the proper atmosphere for fertility decline, Furthermore, the part
 
of social transfer cost that aids in fertility reduction may be regarded as
 
an indirect investment toward increasing the capital/labor ratio. Expendi
tures on educational activities, birth control clinics, and other facilities
 
that produce attitudes conducive to fertility decline contribute to future
 
increases in capital per worker and per capita output potential.
 

This "optimal" rate of urbanization is an intriguing possibility but
 
it is too fanciful in its present form to be other than a theoretical "in
sight." If it were taken out of the narrow context of economic investment
 
criteria and placed in a broader framework of social policy principle, it
 
might indeed serve a very. practical end. It is essential to realize that
 
social policy, while inseparable from economic policy in budgetary practice,
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is itself a distinctive and crucial frame of reference. Social policy exists
 
in its own right and, what we take- to have been Charles Abrams' point in his
 
address before the National Cooperative Housing Conference, it is hot to be
 
regarded as an afterthought: a hastily improvised budget-conscious clearing
up operation to revive and rehabilitate the human and physical debris battered
 
by industrial-urbanization and economic progress.
 

Economic progress achieved at the price of short-run retrogression
 
in the context of many of the developing countries could only be self-de
feating in the long-run. And yet thi6 is a likely outcome, if in different 
ways, of the importunate policies advocated by economists of both liberal 
and totalitarian persuasions, whatever their euphemistic rhetoric of assis
tance and promises of pie now or later on, The pie is likely to remain in 
the sky. What we need urgently is a frank recognition that human investment 
or social investment are not categories senarate from economic investment, 
although they entail much more than the conventional concern with capital 
formation and manufacturing investment would allow. The urgency in this 
regard moreover is not for quantitative answers but for principle. At the 
moment, as A.: M. Martin and W. A, Lewis have suggested, there is no over
all concept or theory of balanced growth in this wider social sense applic
able to the expenditure policies of developing countries. 36/ Meanwhile,
 
there is the chaotic scramble for the division of available funds between 
the private and public sectors, disagreement on priorities, and competition
 
within the political bureaucracies themselves. Until questions of social
 
principle have been answered, preferably by representative means, the economic
 
or fiscal calculus cannot be applied to best advantage. As things now
 
stand, economic policies are, in fact, being fashioned according to a rather
 
vague and ill-defined social criterion* a rising level of living.
 

'
As suggested earlier, the question of "balanced growth" involves 
much more than a narrow economic judgment if countries are to escape from 
the population "dilemma" without being caught between the Scylla of over
urbanization and the Charybdis of underdevelopment. We submit that it re
quires a forthright discussion of social policy principles in order to
 
achieve a more appropriate accommodation between social and economic pro
grams. To be sure, this will raise awkward political questions which, if 
loaded with outmoded "western" ideological freight, will surely be as self
defeating as the fixation with economic progress itself. We must be pre
pared to admit the practice of so-called welfare policies in almost all of
 
the economically-advanced countries (and not only for the benefit of "the 
poor" in a Victorian sense) and concede their possible relevance in a 
selective way to the socio-economic conditions existing in underdeveloped
 
countries today. Education, health, and housing programs, for example,
 
which raise the cultural and vocational standards of the labor force and
 
improve its capacity for sustained effort on the job are not to be regarded
 
as "expensive frills" which, for example, the British and the Americans 
got along without until late in the nineteenth cehtury. They are the very
 
stuff of which productivity increases are made and they should not be among
 
the first items "axed" when drastic. austerity programs are required to cope 
with an imbalance of payments, inflationary pressure, or other economic mal
adjustment. More important, they are worth while social policies in them
selves.
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0'°If the domestic policies of the United States government are any cri
terion, this country is ill-prepared to give advice on sociAl policy to others
 
when it has so often failed to heed similar counsel at homeo There are few
 
more glaring examples of this than the "problems" of cities, Public dis
dussion of the need for a 'national department of municipalities" goes back
 
at least as far as the administrations of Taft and Wilson; little has been
 
added in substance to this discussion since the second decade'of this cen
tury, before the full impact of the automobile was registered. 3Z/ Meanwhile,
 
an increasing majority of Americans has come to live in and with the "problem
atic" cities. Much effort and money has been expended, if not wasted, in
 
coping piecemeal with problems as and when they become politically embarrassing.
 
Slum clearance, housing provision, transportation service, health and recreation
al facilities7 for example, have received attention at one time or another but
 
all have generally lagged for want of clearly defined policy principles that
 
would recognize their "interrelatedness." At the same time, the nation's
 
economic growth and the paramount interests of economic groups, while contribut
ing to increases in average per capita wealth, have exacerbated conditions in
 
the cities, Thus, the enormous outlays on federal highway programs and the
 
more modest expenditures for urban renewal have recently been achieved not so
 
much as a consequence of a clearly defined social policy as in the interests,
 
and on the terms, of some of the very groups whose culpable unconcern and
 
political intransigence led to the chronic conditions in the first place.
 
Highway programs and urban renewal have often aggravated the incipient chaos
 
they were supposed to redeem. It is only the indifferent quality and in
adequate training of local planning officials in the past that compels us
 
to admit that the frustration of the planning movement was not altogether
 
the calamity which it might otherwise appear.
 

Thus, social and economic policies affecting city problems are no
 
less interrelated than the social and economic processes that engender
 
city growth, It is,moreover, the political process in the broad sense
 
that determines the extent to which policies reflect the underlying cur
rents of change. The social dimension of policy must take account of social
 
aspects of the process, While domestic policies of the United States have
 
largely ignored this dimension of social change (except in times of economic
 
or institutional breakdown), it is unlikely that foreign aid policies can 
afford to do so any longer, Political necessity is the mother of a new
 
and broader kind of intervention. In itself, economic progress does not
 
secrete the balm of social harmony and yet, in a context of population
 
increase, it remains an essential ingredient, Any larger policy devised 
to cope with problems of urbanization in developing countries, therefore,
 
must frankly recognize the parity of social objectives. Ideally, the
 
provision of housing, health services, education, and a minimum of social
 
insurance will be seen as part of the necessary infra-structure for economic
 
growth.
 

The means to formulate and implement a policy of "balanced growth"
 
in this broader sense are not readily at hand. A belated clarification of
 
United States policy objectives will not automatically produce the kinds of
 
urban experts and expertise now suddenly in demand. Moreover, since every
 
urban situation is highly concrete, any general policy based on a fuller
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0uderstanding of the tirbanization process must be tailor&d to fit-the nedd
of particular locales. As it is, we have neither the imowledge nor the per
sonnel tointerpret that process in actual historical context It will be 
necessary to begin at the beginning to create the supply'of both theor; and
 
practitioners. Accordingly, research efforts desiged 16 inform policy
 
must include both a highly generalized study of urbaiization and highly
 
particularized exploration of development situations -'This will provide
 
the only realistic foundation for country programming. 

Recognition of the parity or complementarity of social policy ob
jectives in actual historical contexts does not entail comprehensive pro
gramming of development let alone its controlled execution. It will not
 
require a paternal or avuncular concern on the part of governments to
 
avoid every dislocation, assuage all disaffected interests, overcome every
 
shortage, or heal every wound, On the other hand, the role of government
 
will not accord with the popular image of nineteenth century liberal re
gimes, such as those of Gladstone or McKinley. Public orfnership of natural
 
resources or public enterprise in business are not excluded. Nevertheless,
 
the more governments encroach upon the conventional sphere of private
 
initiative the more likely are they to neglect the conventional sphere
 
in which public initiative may be vital: communications, utilities, edu
cation, transportation facilities, public health services, even rudimentary
 
law and order. In many developing countries, the shortage of talent for
 
public administration may prove to be more crippling than the dearth of
 
entrepreneurs,
 

Historically, many of the maladjustments, discontinuities, and im
balances (about which some policy makers are nowadays so apprehensive) re
present "opportunities" which, if seized by local entrepreneurs, can lead
 
to the introduction of new technologies and new methods with resulting in
creases in per capita output and higher levels of living. If local in
stitutions are inadequate to recognize and capitalize on existing "dis
contents" in this sense, they will forego many of the charges that, in
 
western countries at least, inaugurated and sustained economic growth
 
It was in such myriad interstices that capital formation in manufacturing
 
occurred during early phases of the industrial revolution in a number of
 
"western" countries, The great mobilizations of capital through organized
 
markets and investment banks were more commonly directed into resource
 
extraction, transportation and powersupply, at least until quite late in
 
the nineteenth bentury 38/ It is evidence that local institutions are,
 
in fact, inadequate when local investors continue to earn such very ligh
 
rates of return by lending money for the purchase of land while need for
 
capital in other lines of production goes unfulfilled, This economic
 
basis for preserving traditional preferences for land may account at
 
least as much as "cultural" factors for the failure of new types of local
 
enterprise to obtain capital.
 

A fundamental question for "an economic theory of economic develop
ment" is precisely: "Why is the structure of market opportunities in under
developed countries of such a nature that it fails to provide the personal
 
incentive for individuals to undertake those activities which appear to be
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conducive to economic growth?" 35/ In spite of the economists' enduring 
confidence in the equalizing effects of international trade, why is it, 
moreover, that after a century and more of rapidly growing intercourse 
among all parts of the world that, under generally favorable circumstandes,
 
dommerce has failed to bestow its benefits more equally among the trading
 
nations of the world? Whatever mdy be deduced from the th6oiy of comparative
 
bosts-regarding the equalization of factor prices, there is as et little
 
evidence that per capita income levels between the various industrialized
and primary-producing nations have converged. Q/ The answers to these and
 
related questions can be found perhaps in the analysis of local market
 
structures, the ipediment to factor mobility, and the failure of-the
 
full range of local services and processing to develop around the "base'"
 
of historic staple industries which contributed so much to the growth of
 
international trade. Obviously, the operation of various "non-economic"
 
variables must at times have exercised a decisive influence, whether in
 
the American South where some convergence has been evidenced or in parts of
 
South America and elsewhere where it has not. L/ Before leaning too heavily
 
on cultural difference as the independent variable, we can examine some of
 
the structural differences between countries. especially in regard to levels
 
and rates of urbanization, which many regard as'a concomitant of economic
 
development. It is to this question in a more rigorous comparative frame
work that we now turn,'
 

OVER-URBANIZATION AND UNDERDEVELOPENMT: A Ct4PARATIVE VIEW 

One theme that emerges from the literature dealing with contemporary
 
underdeveloped areas is that they are "over-urbanized." Such a statement
 
clearly implies a standard or criterion, just as the very notion that some
 
areas are "underdeveloped" contains an implicit comparative judgment. Much
 
has been written on the hazards of loosely applying the "underdeveloped"
 
label to areas in radically dissimilar circumstances. We have been aware
 
of the need to specify whether we mean, for example, (a)that an area is
 
not developed to its full potential, or (b)that it simply ranks lower than
 
a number of other areas on some scale of development, with (say) low per
 
capita income relative to the rest of the world. The same precision has
 
yet to be added to our vocabulary in speaking of urbanization and over
urbanization.
 

Some discussions of "over-urbanization" are quite rigorous in specify
ing the meaning to be attached to the term. Davis and Golden, for example,
 
always make it clear that they are applying the label to countries which-
at a particular point in time--depart substantially from the regression
 
line that summarizes the generally strong statistical association between
 
(a)the proportions of the population found in cities of a given size and
 
(b)the proportions found in non-agricultural activities, Having made the
 
identification, they proceed to an analysis of these "deviant cases;' in an
 
effort to explain those instances in which a higher than expected portion
 
of the population is found in cities, (This procedure, of course, yields
 
some instances of apparent "under-urbanization'" i.e., cases in which smaller
 
proportions are found in cities than would be expected on the basis of the
 
population's industrial composition.)
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Other discussions are not so explicit in their terms of reference,
 
they employ criteria for which data are not so readily available, and'they
 
intermix statics and dynamics. One of the major conclusions of the Joint
 
UN/UNESCO Seminar on Urbanization in the ECAFE Region was that "at the
 
present time, there is a larger urban population than is justified by
 
present levels of agricultural and non-agricultural productivity." 42
 
Later, it was stated that "The cities in Asia and the Far East which are
 
now in process of rapid growth, outdistancing the rateof economic develop
ment, are faced with many social and physical problems. In this sense-
in relation to their economic development--Asian countries are over-urbanized."
 
One might reasonably inquire, in some irstances, whether any substantial
 
numbers in urban places could be "justified" in contexts of extremely low
 
rural and urban productivity. As Harris has observed:
 

"If it [the term 'over-urbanization'] is intended to convey

the impression that the population of the cities is excessive
 
by comparison with that of the rural areas, then I feel that
 
the contention is unproved. We do not have empirical evidence
 
showing that the conditions are in fact worse in the cities, and
 
those best in a position to judge are continuing their migration,
 
If, on the other hand, it is simply intended to mean that the cities'
 
are overlarge in relation to opportunity, so too are the rural areas.
 
To me over-urbanization combined with 'over-ruralization' means only
 
one thing: overpopulation!" 4/
 

Thus the rate of urban growth, while it may outstrip the rate of 
national growth, is nevertheless part of that growth, so that examination 
of increase in a country's cities cannot be conducted apart from an inquiry
into the growth of the country as a whole. National rates of population
growth, in turn, are usually so high in the underdeveloped areas of the 
world that per capita measures of changes in productivity--used as indices 
of development--are almost automatically prevented from showing any sub
stantial increase. This situation had occurred earlier in some Western 
countries where population growth during initial phases of the industrial 
revolution probably outstripped productivity increases. L5/ We have here 
an apparent paradox that has its basis in simple arithmetic. 

(1) Underdeveloped countries are growing rapidly by virtue of the
 
widening gap betwen birth rates and death rates;
 

(2) A large portion of this national increase inevitably occurs
 
in urban areas, whether they are few or numerous;
 

(3) Part of the increase also accrues to rural areas, and these
 
areas--for a number of reasons--"export" large nmbers in the
 
form of rural-to-urban migrants, swelling the numbers of city
 
dwellers;
 

(4) The total population increase swells the denominator in per
 
capita indices of productivity, and particularly those computed
 
on a country-wide basis, so that any measure of development with
 
a population base is likely to show discouragingly small advances
 
over time.
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On this-basis, one might-reasonably infer that overall population growth--and 
not simply urban growth--is the crux of the problem facing most underdeveloped 
areas today.
 

Leibenstein, among-others, has stressed the matter of population'growth.
 
It is noteworthy, however, that he has listed some 35 "characteristics of
 
underdeveloped areas" and has grouped them under four main headings: (1) econo
mic, (2) demographic, (3) cultural and political, and (4) technological. Thus
 
under "economic characteristics," Leibenstein cites "rudimentary hygiene,
 
public health, and sanitation." The first of the "cultural and political
 
characteristics" listed by Leibenstein is "rudimentary education and usually
 
a high degree of illiteracy among most of the people." Finally, under the
 
heading "technological characteristics," Leibenstein lists "crude technology"
 
'and "inadequate and crude comunication and transportation facilities." !6/
 
Without reproducing the entire list, we can say that fairly adequate cross
sectional statistical data on these subjects are available for a large number
 
of countries and territories around the world. _Yj It is striking, however,
 
to find that Leibenstein's list makes no direct reference to levels or rates
 
of urbanization. This fact reflects the relative lack of attention that has
 
been given to the subject in the literature on economic development. In
 
some instances, of course, urbanization is regarded as a kind of automatic
 
concomitant of industrialization, but it remains true that no systematic study
 
has ever been made of the role of cities in recent economic development. L8/
 

For this reason, we shall continue to focus on urbanization in the
 
context of economic development. Furthermore, our examination of the socio
logical literature reveals that the relationship between urbanization and 
economic development is regarded as virtually invariant, both historically 
and cross-culturally. "Industrialization," moreover, is commonly taken to 
be the prime motivating force behind the massing of large numbers in urban
 
agglomerations. Thus Davis and Golden assert that "The achievement of high
 
levels of urbanization had to await the Industrial Revolution. This re
markable transformation had its rise in one part of the world, western
 
Europe, and thence spread to other parts as industrialism spread." L2/
 
Despite the plausibility of this argufent, there are reasons for question
ing its adequacy as an explanation of urbanization.
 

In another plac§ these same authors report a correlation of +.86 be
tween urbanization, defined as the proportion of the population in places 
of 20,000 or more inhabitants, and industrialization as indexed by the 
percentage of economically active males engaged in non-agricultural pursuits. 50Q/ 
Now when industrialization is defined in these terms, its relationship with 
urbanization may be regarded as virtually tautological, given the locational
 
characteristics of agricultural and non'agricultural activities under in
dustrial conditions. As we have noted, the "primary" industries (a class in 
which agriculture is the most prominent member) tend to be "field-oriented) 
and extensive users of land, while "secpndary" (manufacturing) and "tertiary" 

0 
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(service) industries dre relatively "denter-oriented" and-intensive users of 
space; Yet these gross associations yield an incomplete picture. As Hoselitz 
has pointed Out, "Although industrialization and urbanization go usually" 
hand-in hand, there is no necessary connection between the two'proceses.-
Industries can be and have been established ih rural districts, and cities 
hiVe-grown up'without large industrial plants." 5i/" Historically, t66, the 
association posited is inexact, as Ifeberle reminds us: "Ind6.tfializ~tion 
and urbanization should not be considered as identical processes . -. Cities 
have been in existence before industrialization, and not .all cities are highly 
industrialized.!' 2/ Indisputable as they are-, these observations may *ell 
be irrelevant when current national levels of urbanization-are at issue-.
 
Together with Davis-and Golden, we must distinguish between the simple exis
tence of cities-and the relative extent of urbanization as they show clearly,
 
"Some degree of urbanization is present virtually everywhere . . . Not only
is there no major continent without a city [of 100,000 or more inhabitants]
 
but also there is no major country without one." 51/
 

One reason for the apparent failure to establish the empirical para
meters of urbanization and economic development-is undoubtedly the inadequacy
 
of basic data for comparative use. As writer after writer has observed, the
 
inauguration and maintenance of effective data-collection systems are them
selves indicators of modernization. Both scientific and practicalprograms
 
require data possessing minimal degrees of reliability; unfortunately, such
 
materials are apparently the by-products of economic development in general. sk/
 
Thus data are either wholly lacking or plainly deficient in the very parts
 
of the world for which we must have information. Still the situation is not
 
as bleak as it is frequently portrayed. The efforts of various agencies of
 
the United Nations have gone far in the direction of improvement in quality
 
and standardization, and with respect to both "horizontal' (geographical)
 
coverage and "vertical" depth or intensity. O/ It is perhaps no accident
 
that virtually all of the empirical studies of this subject date from the
 
onset of World War II, with most of them appearing in the last decade..
 

Some statistical data.
 

The problems of coverage faced by any statisticalinquiry with global
 
pretensions are basically two in number: (1) problems of sheer areal cover
age, or geographic completeness, and (2) problems of temporal specificity.
 
The United Nations currently recognizes roughly two hundred self-governing
 
nations and dependent territories, the latter covering a rather bewildering
 
array of political statuses: colonies, trust territories, condominiums,
 
protectorates, etc. Out of this welter of political units, we have been
 
able to secure essentially comparable data for some seventy countries and
 
territories; although not large, this number (depending upon the item in
 
question) appears to cover from seventy to eighty per cent of the world
 
population, mainland China excepted. With respect to the temporal dimension,
 
there are analogous difficulties.. For one-thing' a bross-sectional approach
 
is practically demanded. However, even aside from the lack of longitudinal
 
or historical materials for most parts of the world, it is extremely diffi
cult to pinpoint the international data to one year. For the most part,
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the items employed here refer to the early tfifties,.with a span of only two
 
or four years separating the various political units on most variables. The
 
variables employed are eleven in number: the Davis-Golden measure of urbani
zation and ten indicators of "modernization? Limitations of space pr6hibit
 
a detailed discussion of the quality of these data; evaluations are contained'
 
in some of the sources. Needless to say, the basic data are far from perfect.
 
The coverage also varies considerably from item to item.
 

The basic question is this: Are there any other measurable correlates 
of urbanization beyond '!industrialization,[-inthe-sense.of-the-industrial-
compositionofthe-labor-force?. A positive answer is contained in Table VII. 
Two points deserve special mention. First, one may be struck with the size 
of most of the coefficients, for 9 out of 10 lie between .50 and .90, Second,, 
it will be noted -that a few indices (energy consumption, newspaper circulation, 
and availability of physicians) yield correlations with "urbanization" that 
are slightly higher than does "industrialization" as it was measured by Davis 
and Golden (i.e, proportions of economically active males in non-agricultural 
pursuits). 

The major conclusion to be drawn from these materials, however, is
 
that the usual linkage assumed between industrialization and urbanization-
valid though it may be in a gross way--represents an overly simplistic view,
 
In point of fact, there, are a number of variables that show equivalent degrees
 
of association with urbanization This is not a denial of the possibility
 
that many of these other indices are themselves concomitants or consequences
 
of industrialization. It is a plea, however, for recognition of the many
 
facets of the topic that are likely to be overlooked by focussing exclusive
 
attention upon industrialization in the limited sense of industrial structure.
 
Certainly other organizational features, and technological, environmental and
 
demographic traits as well, warrant attention in any full-scale analysis of
 
the subject.
 

Now the reasons for anticipating the statistical correlation between
 
industrialization and urbanization are many. In discussing the intrinsic
 
qualities of extractive activities, economists and geographers, for example,
 
have often remarked upon the space-consuming, field-oriented nature of these
 
industries, and upon the land-intensive, center-oriented quality of non
extractive activities. Whether one is interested in the relationship between
 
man and environment, in the relative costs and utilities of different means
 
of exploiting nature, or in the sheer physical distribution of htman activities
 
in space, these tendencies are so obvious as to be apparent to all who will
 
read them.
 

It must be reiterated, however, that one must always speak of the cor
relation between "industrialization" and "urbanization" in a qualified sense,
 
Historically, of course, cities existed long before the development of industry
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TABLE VII. SPEARMAN RANK-CORRELATION COEFFICIENTS FOR CORRELATIONS OF 

URBANIZATION WITH TEN INDICATORS OF MODERNIZATION, CIRCA 

1950-1955
 

Indicators of modernization I/ 	 Number of Correlation with 
countries Urbanization 2/ 

1. 	 Pe' capita consumption of energy from commercial 
sources, in netric tons of coal 1952 72 	 +.84
 

2. 	Motor vehicles registered per capita, 1950-1955 67 +.74
 

3. 	Daily newspaper circulation per 1,000
 
inhabitants, 1952-1955 73 +.82
 

4. 	Per cent of economically active males engaged
 
in non-extractive pursuits, i.e., in other 
than 	agriculture, forestry, and fishing,
 
around 1950 	 69 +.77
 

5. 	International trade: Per capita value of
 
importS"and exports in millions of U.S.
 
dollars, 1954 65 +.55
 

6. 	Per capita income in U. S. dollars, 1949 54 +.69 

7. 	Number of physicians and surgeons per 1,000
 
population, 1948-1951 68 +.78
 

8. 	Per cent literate in population 15 years of
 
age and over, 1948-1951 73 +.73
 

9. Average annual per cent change in total
 
population between two most recent censuses 67 -.21
 

10. 	Age composition: Index of dependency; ratio 
of ages 15-64 to all other ages, 1947-1957 62 +.56 



TS-34
 

TABLE VII - continued 

I/ Sources: Items 1, 2, 5: United Nations, Statistical Yearbook, 1956
 
(New York- Nati6ns, 1955-1956). Items 3, 7, 8: UnitedNations, Report
 
on the Wb&ld Social Situation (New York: United Nations, 1957) Items
 
4, 9: iUnited-Nations, Demograhi6 Yearbook, 1956 (New York: United
 
Nations, 1948-1956). Item 6: United Nations, National. nd Per Capita
 
Income in 70 Countries, 1949 (New Yoikf-United Nations7 1950). Item
10: -United-Nations, The Aging of Populations and Its Economic and Social 
Impliaations}(New York: United Nations, 1956); and Vasilios G. Valaoras, 
"Young and Aged. Populations," Aliials of the American Academy of Political 
and Social Science, March 1958, pp0 69-83. 

2/ 	 Per cent of total population in urban places of 0,000 or more inhabitants, 
most iecent census. Compiled from census sources by International Urban 
Research. ' A recent U.N. stfdy, available in mimeographed form, reports the 
f611owing additional coefficients of rank correlation for an unspecified 
number of countries: 

A. Urbanization and infant mortality ..... .	 -. 69 

B. Urbanization and school enrollment . . . . . . . ... . .. +.71 

C. Urbanization and calorie consumption . . . . ....... +69
 

D. Urbanization and dependence on starchy staples ........ -°66
 

See United Nations, Report on the World Social Situation (United Nations,
 
9 March 1961), pp0 106-113.
 

as we know it. The dawn oftcivilization broke over -the city. Actually, there
are better historical reasons for identifying the city with trade and commerce, 
and with the functions of co-ordination and control -- the so-called "tertiary" 
activities -- than with manufacturing industries or "secondary" activities, The 
works of writers like Childe, Turner. .and Firenne amply document the facto5 6 / 
At the same time, we have shown that societies in which the ma;ort of men live 
in cities only became possible in the modern era, 

Thu' a distinction must be made between the simple existence of iome 
cities and urbanization in the sense of urban majorities; cities exista-round 
the world, andssimple possession of one or a few sizeable agglomerations would 
permit every society to be labelled "urban." Urbanized societies, however, 
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are more properly viewed as those in which-the mass of men'live in cities. In 
&ny event, we are concerned with the relationship between urbanization and 
industrialization in more than the narrow and misleading sense of "manufacturing" 
activities. No discussion of industrialization would be complete if it'depended 
solely upon an occupational-industrial conception of the transformation. 
Industrialization in fact, is more frequently conceived in technological 
terms; i.e., as a process of substitution of more and more efficient energy 
converters. The fact that urbanization typically proceeds via rather substantial 
rural-to-urban shifts 'is critical here. Urban-ward migration on a truly large 
scale has ordinarily occurred only with the departure of large excess numbers 
from th soil, and with the creation of new occupatiohal niches in the city.fl/ 
To adopt the classical formula, migration on a large scale typically develops 
in contexts providing both a "push" and a "pull." The main point to be 
established here is that the technological meais of-energy coziversion have a
 
vital role at both places of origin and destination, i.e., in both rural and
 
urban areas.
 

One should not be misled, however, into a belief that the interrelations
 
between energy (production, distribution, and consumption) and urbanization are
 
purely historical. The association that we read from the historical record is
 
matched by an equally clear relationship wheA contemporary data are examined in 
d comparative framework, In other words, an inttrnational view reveals that it 
is the highly urbanized nations of the world that exhibit the highest per 
capita values in energy consumption. This is hardly surprising in the light 
of -the considerations we have discussed immediately above. Only a high-energy 
society can support a large proportion of its population in non-agricultural 
pursuits. Moreover, it is the heavily urbanized societies that concentrate 
not only people but also capital equipment in large agglomerations. The sky
line of a modern industrial city offers a graphic display of the mobilized
 
mechanical resources of energy conversion.
 

The maintenance and utilization of a machine technology assume that at 
least the rudimentary skills involved in reading and writing are the common , 
property of most men. In fact, literacy comes to be a "functional requisite," 
in the sense that an illiterate labor force would produce innumerable delays., 
blockages and breakdowns in the day-to-day operation of modern technique. It 
is difficult to see how the modern economies of the West could have made such 
intensive application of technological innovations if they had not simulta
neousy undergone sharp increases in levels of literacy. At the same time, 
the enhanced output of machine technology evezitually provided the basis for 
pouring mote and more effort and manpower into the improvement of literacy. 
Primary and secondary educational systems in many western countries have been 
influenced more by economic needs and the facts of differential occupational 
status than by purely educational philosophy and ideals. The two variables 
are thus historically interwinedo 

Childe and other writers have argued that literacy was a functional 
prerequisite to the development of urbanism on ary substantial scale, Just 
as other systems (time-reckoning, etc) operate to rationalize experience, a 
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written languageserves a control function, in the sense that it provides a
 
measure of order. There are good reasons for anticipating a close relationship
 
between levels of literacy and urbanization in the contemporary world. First
 
of all, an urbanized society depends upon a literate and flexible labor force
 
to staff the urban enterprises which comprise the major industries. Secondly,
 
it is only the industrial-urbanized society that can afford the deferred en
trance of youth into the labor force, and that can support the elaborate organ
ization and equipment required in modern mass education.
 

The technologyCof transportation is also said to be essential to urban
ization. Distance -- sher physical space -- poses a difficult problem.
 
Historically, economic advancement and city building had to await the creation
 
of means for overcoming space. Material goods, whether raw oi? processed, must
 
be moved from one place to another; moreover, men must be mobile in order for
 
population concentration to occur on any scale. Always and everywhere, the hard
 
fact of '-the matter is that the great urban agglomeration is dependent upon other
 
areas,-- dependent in the sense that it requires foodstuffs and other material
 
goods, and dependent in the sense that it draws manpower from elsewhere to staff
 
the enterprises located in the city. These great flows of men and material can
 
only be sustained by an effective system of movement. And more than volume is
 
required; reliability and predictability are also essential. Thus it was that
 
urbanization on a grand'scale could only occur in a technological era of steam
 
railways and steamships, together with all the related machinery of movement.
 

Again, we should se6 the same broad association between transportation
 
facilities and urbanization whether we examine historical or comparative data.
 
The most heavily urbanized nations today are those in which movement is easiest
 
while the lightly urbanized countries are those in which the "frictions" presented
 
-by space are so formidable that they force isolated villages back upon their own
 
meagre local resources. Rapid urbanization is possible, of course, in the
 
absence of widespread use of automobiles and trucks; street cars and bicycles
 
will suffice for local transportation. The historical experience of the West;
 
and the current experience of other parts of the world demonstrate very clearly
 
that urbanization.is not necessarily tied to the internal combustion engine.
 
Urbanization has occured and is now occuring without benefit of the entire
 
repertory of transportation technology. The real significance of the motor
 
vehicle lies in its shortdistance economy arid flexibility, and in its potential
 
for giving urbanism a new shape and directiono58/
 

A similar observation is in order with respect to the relationship
 
between communications technology and urbanization. It is obvious from even
 
a superficial examination of the historical record that very high rates of
 
circulation are not essential to rapid urbanization. This fact, however,
 
should-not blind us to the equally salient fact that urbanization depends just
 
as much upon ease of communication as it does upon speed and reliability of
 
transportation. The city is vulnerable. It is strictly dependent upon
 
systems of transmission of news and information from other parts of the world.
 
The city does not live by bread alone; intelligence is also vital to its daily
 
functioning, for it has traded off its self-sufficiency for the advantages of
 
urbanism. The massive urban agglomeration is suspended on the visible and in
visible threads of the communication network, and any break in that network
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tlreatens breakdown. Such is the extent of interdependence, in fact, that it
 
is difficult to conceive a highly urbanized society existing in the absence
 
of a reliable sstem for transmitting information, for cities are inevitably
 
linked to each other and a world outside.
 

In this connection, trade, both international and domestic, is commonly
 
viewed as a critical factor in urbanization. Economists, of course, have long 
been aware that such functions as warehousing and goods-handling are intrin
sically urban. To use Werner Sombart's term, these are "city-forming" activities 
par excellende. Indeed, Charles Heton Cooley's fdmous aphorism to the- effect 
that population and wealth tend to gather at certain "breaks in transportation" 
reflects an awareness of the association between trade and urbanization just 

as much as-it.'onstitutes an-hypothesis regarding city location. And in the 
course of advocating and illustrating'a "territorial demography," Cooley went 
to some tains to show how the distribution of a population is intimately tied 
to the activities of that population.59/ Other writers have said the same 
thing ih different contexts. Pirenne-viewed the revival of 2ong-distance trade 
as the jrhie force behind the. resurgence of European cities in the Middle Ages. 
With the emergence of "location economics" as a viable specialty, such writers 
dsZL8sch, Christaller, Hoover, and Isard have made further contributions to this 
important stream of thoughto60/ 

In the interstices between economics and geography there has recently
 
arisen an interest in "basic"versus "non-basic" functions, with the former 
treated as export activities upon which the sheer existence of the urban cen
ter depends- Just as a highly ramified internal division of labor within a 
nation leads to population concentration, a strong set of eiternal trading 
relations issues in the multiplication and growth of cities. Such is the force 
of world trade, in fact, that heavy population concentrations appear t 'follow 
intense trade whether the nation is an imiporter ,or an exporter of goods.61/ 

Exchange, then, is a source of wealth, and income and urbanization 
exhibitVa number of interrelations that we have already explored in an historical 
context. But are universally higher income levels found within cities? After all, 
urban areas contain the more 1-ighy rewarded activities, and particularly the 
functions of co-ordination and integration, and the city is the-seat of real 
power, whether in agrarian or urban soci&tZes. High national income favors 
urbanization, in the sense that populations at high per capita levels of earning
 
are enabled to buy the rather specialized gdcds and services for which cities
 
seem so remarkably suited. This situation cen be expected to issue in an
 
expansion of urban job opportunities, Finally, urbanization makes possible 
certain "economies of concentration" in the form of lower costs per unit of
 
goods or services. This is mainly a matter of trapsportati6n econbmis, but 
when these savings are added to those produced by production on a large scale, 

and those yielded by a complex division of labor and other "external" econ6mies, 
higher levels of real income can be safely predicted for the urban society. 
Both the growth and convergence of per capita personal income levels among the 
historic regions of the United States since 1880 have been closely linked to 
urbanization as well as other migration differentials such as "the westward 
movement°"62/ All of these considerations merely bring forward certain 
salient economic aspects of the urban type of social system -- one that is
 

to high outputs with minimal inputs of human effort, and to the
0geared 
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efficient distribution of the goods and services produced. In short, we have
 
Attempted to place income in a larger context by stressing the ways in which
 
pojulations-possessed of certain technological repertoires and organizational
 
regimes may wrest a high level of living from some'very unpromising environments
 

- Control of the environment is critical, and -- in particulai' -- the 
availability of health and medical facilities is,not to be ignored. Looking at 
W~stern urbanization historically, large-scale agglomeration on a sustained 
basis wa. practically impossible before the sontion of ceitain critical health' 
9T6blems. The important inndvations-were h6t-made'in th area of nediial science; 
rather theyeohsisted of certain rudimentarypublichealth measures that had 
the-effect f peiimitting large numbers to'live together in relative safety from 
epidemic disease,63/ 

But there are also effects of urbanization upon medical services. It is
 
6rily the highly urbanized societies that seem to be able to muster the men
 
and fiatbiial for the maintenance of adequate medical care.64/ In fact, it is
 
the great city that tends to mobilize the organized manpower and the'technological
 
equipment of lifesaving for export to other areas at home and abroad. In any
 
eVent -it is a striking fact that it is the modern urban nations of the West that
 
have assumed the butden of up-grading the level of health of the population
 
6ftheentire world. While we have some reasons for believing that this pro
gram has so far served the real interests of neither the benefactors nor the
 
beneficiaries, the cutrent situation is nonetheless remarkable when viewed
 
in historical context. What we see is a successful attempt, for the first time
 
in human history, literally to export the organization and technology of health
 
to all parts of the world, with drastic consequences for the previous
 
b~l6niW%1iV#iepodFlation and resources, 

The vital question is whether or not these actions have so prejudiced
 
the attainment of true economic development as to prevent the agrarian societies
 
from ever'breaking out of the bonds of village isplation. In the view of more
 
than one observer, the massive accumulation of human numbers is a "population
 
bomb" of such terrifying potential as to dwarf the horrorlof nuclear holocaust
 
Many writers, mostly economists,'adopt a posture of qualified optimismn, placing
 
ultimate faith in the possibilities of further technological advances. In
 
point of fact; one can identify the optimists by their stress upon technological
 
possibilitieso65/ But the observers who stress the organizational matrix of
 
Western development see faint prospects for a peaceful resolution of the
 
demographic dilemma0 66/ These writers do not anticipate a new and equitable
 
balance between population and resources in a world that is beset with trade
 
barriers, powei blocs, immigration quotas, and other evidences of organizational
 
disequilibrium. Whether the optimists or the pessimists are correct may be one
 
of the mostpressing questions of our age, but the results have been strongly
 
conditioned by the actions undertaken by the Western nations in distributing
 
its life-saving medical equipment throughout an already crowded-world.
 

Overall population growth and urbanization reveal an interesting his
torical association. Throughout recent history, the most advanced societies
 
have tended to exhibit the lowest rates of growth despite the fact that the
 
advanced nations are best able to afford high rates of increase, The very
0same processes that operate to assemble men in large agglomerations seem to
 
inhibit national population growth; forces are apparently set into motion that
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hold actual growth rates well below the limit that could'be accommodated. 
-
Now urbanization has ben tr~d!ti lly accoia*anied by a fall in the~death rate, 
ta this demographic trend, if it occurred in the absen6e of any reduction-in 
the'birth rate, would result in rapid population growth. In point of fAct, 
this w s prebisely the case in-the early stages of-Western uifbanizationo In 
6uhtry'after country, howbver, this phase of rapid growth has been succeeded 
byi'a sloiing rate of increase, with th& decline largely a functibf of falling 
Pertility; -It is this sequence that hap been labelled "the demographi tran
sition", and it is by all odds the most significant population trend in 
modern history,67/ 

- - Therb are reasons, however, for attributing the fall'in fertility, and 

8biseqent declines ih growth rates, to urbanization per se, In addition to
 
the-histoiical doincidence of declining fertility and mounting urbanization,
 
we -afi observe a virtuallt universal fertility differential in favor of rural
 
&ie&s If other words, most parts of the world -- at whatever current level
 
6f urbaiization -- reveal higher btith rates in rural areas than in urban
 
&enter§. The exceptions usually involve cases of no difference between the
 
tib types of-area, rather than reversals as such.68/ This finding is the
 
i6re stiking in'view"of the differences in age composition between rural
 
tfid uirb~n areas that give cities such an advantage with respect to fertility,
 
Tr uiban areas ordinarily contain significantly higher proportions of young
 
adilts -- persons in the reproductive years. Other things 6qual, this would
 
lead'to higher birth rates in-urban rather than rural areas. But "other
 
things" are clearly not equal, for the persistent t~ndency of rural birth rates
 
to surpass those of urban areas is amply documented. These cross-sectional
 
observations of rural-urban fertility differentials, then, tend to buttress
 
the inferences drawn from the-historicdl record, There seems to be-something
 
in the process of urbahization itself that inhibits fertility, or --more
 
accurately ;.reduces the average family size to a level well below that of
 
rural areas. What this "something" ismay be inadequately understood, although
 
it is fiow generally agreed that sheer population concentration is not the 
-
answer.' Rather, recent research and speculation has turned to the organizational
 
and psychological concomitants of urbanization in the search for the factors
 
underlying the modern decline in fertilit
 

The population context
 

Before our attention passes to other matters, we might make a few
 
general observations on the sequence and timing of changes in vital rates
 
that occur in the course of the "demographic transition." The nations which
 
have only lately passed through the transition seem to have "telescoped" the
 
experience of the Western nations that went through it during the last centiry.
 
In other words, the more recently the transition has been entered, the more
 
quickly has .itbeen accomplished. Japan is perhaps the outstanding case in
 
point'69/ Now these facts have served to generate some optimism on the part
 
of demographers concerned with the future of world population in general, and
 
with the fate of underdeveloped areas in particular. It is hoped that the
 
developing nations will be able to compress the demographic experience of a
 
century into a few decades of high growth, and thus succeed in scaling the
 
"population hurdle."
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lfThre are reasons for such an optimistic expectation,. First and foremost,
 
ar&-the- real-opportunities to borrow upon the technologiial cbumulation and 
6itdnizatibnal eipertise that'were so hard-ion by the modern nbationso It is 
just such & borrowing upon a grand scale, that we have witnessed, in the recent. 
wbildWide dissemination of Western health ana medical knowledge, with such 
radical effects upon mortality and morbidity, On the island of Mauritius, the 
bii'tli rate is now so high that four infants are born f6r every person who 
di&so- This very 6xample, however, brings the dilemma bf unddrdeveloped areas 
ifito sharp relief. The plain fact oT'.th'mattei-is that it isafw'easy'to 
:6*&r'mortalityquickly ahd keep it at lo* levels- But 'itls a~parintly not so 
&s;r t6 cut fertility, add itis equalaj7difficult-to-ii6zeiCed prhdileti6nr....V ' 

quickly enough to absorb the rapid increases infpopulati6n that -have adcbmpaned 
falling death rates. Thus the easy optimism that derived from uperficiil 
63afnination of population trends is s6on tempered by an awareness of hidden 
dangers in the very ease of borrowing. 

- In fact, the dilemma is heightened by virtue of a pculiar reversal of 
Westbrn &xperience on the part of today's emerging nations, If one examines 
the'demographi6 history of the currently advancd and-urbanized nations, one 
is 6ure' to' be struck by an interLsting sequence0 The early gains in urban 
1ngevity and the initial declines in mortality were effected by rather profound 
strctural changes that took long decades to accomplish. Thus the development 
6f an elaborate machinery of social control *as in the making over a prolonged 
period"b6fore public health was firmly established in the crowded cities of 
the West. Once secured. 'these gains were only further implemented by develop
ments in medical science, And once these Ater innovations began to have a 
fTrthe effect upon mprtality reduction in the late 19th century, the blth 
rate had started to fall -- apparently in response to the same structural 
forces that altered urban mortality. Summing up, and simplifying a long and 
complex set of developments, we may say that Western mortality fell initially
 
in response to a series of small but cumulative structural and technological 
changes, and only later fell more rapidly via the impact of a sohisticated 
medical science. By the time that medicine made itself felt, in-fat, fertility
 
had begun to decline in response to the same biganizational reatures of urban
ization -that had initially cut the death rate, Thus was a prolonged period of
 
rapid increase foreshortened, and the population obstacle overcome in rather
 
brief time.
 

But .no* consider the situation facing the emerging areas.in the 20th 
century world'. They have found it-easy to borrow from th6 West the techno
logical and organizational means of controlling morta'lityo Not only are some 
of these means remarkably cheap, but it has been possible to institute far
reaching medical and health programs without any radical disruption of the 
existing social structure and traditional modes of life, Thus all the gains
 
in longevity that the West purchased only at the price of revolutionary 
structural upheavals have been thrust upon populations whose modes of social
 
organization and ways of life are in-many essential respects the same as
 
those ot long generations past. Western medical technology and organization 
have. proVed to 'e sa amenable to export that large numbers of its recipients 
arze.j.probab1ywuavareO,f'ta'real impact. Thus the city sewers in the capitals
 
of some nations may stil run open and contaminated, while an inoculated
 
population uses their polluted waters for cooking and washing with relative
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immunity. Now also may a peasant village hold to its ancient ways, enmeshed
 
in a family system that places a premium upon high fertility, while the nearby
 
swamps a&e intermittently sprayed from the air as part 6f a malaria-control 
Program administered frbm a faraway city. It is perhaps only after the passage
bf'a number of years that one can expect the village elders to'become dimly
 
aware that there ire many children playing in the du'sty street. By that time,
p~rhaps the p6pulati6n obstacle to development may have become so formidable
 
as to be insuperable.
 

In any event, this strange reversal' of Westd-if eieri nce is-' likely to
be a factor oftimposing proportiohs for underdeveloped areas, 'T6 have'accepted

the.-life-saving gift of modern medicine withofit having given upancient forms
of social structure may be their real undoing. This possibility looms even 
more largely if one stresses.,a structural interpretation of falling fertility.

Without the organizational revolutions that appear to have p~ayed such d large

part in cutting Western'birth rates, the undetdeveloted areas may continue to

exhibit hith fertility for many years to come. In a sense, contraceptives 
must be regarded as little more than the mechanical means of fertility control;

declin6s&in birth rates have frequently taken place in their absence, and

increases have occutred recently in countries where they are widely available
 
and generally known. 
If unaccompanied by profound organizational changes that

Provide the real "motives" for reduced fertility, the gadgetry of modern'
contraception is likely to share the same fate as those other elements of 
material culture that have been re'jected'by peoples whose social structures 
are inappropriate to advanced technology. In any e~ient, one may register

sofme apprehension r6garding the future of areas which have turned -demographic
 
history upside down.
 

RESEARCH ORGANIZATION AND NEEDS 

In developing a broader historical and -comparative approach to the

study Of urbanization, we have touched on-many things: the growth and
redistribution of population, the form and focus given these movemeit's by,
changing technology (notably the'technology of energy conversion), the shifting
balance between country and town. Special emphasis was placed- upon the 
sweep from sporadic and localized urbanization to sustained and-tgeneralized.

urbanization following the onset of the industrial and communications revolutions.

As industrializdtion gathered momentum, other sectors of the economy were trans
formed no less than manufactures and, with greater differentiation of prodictive

functions in town and country, came a heightened 'dependeni6e on organizational
 
means to give coherence and direction to the larger whole. Meanwhile,

concentration of population in-towns intensified the social problems.of 
poverty, illiteracy, nutrition, health, .and housing which had festered for 
cenitiiries in town and country alike, 
 Newer forms of energy conversion 
(e.g., electricity and internal combustion engines) later relaxed some of 
the centripetal forces of the older technology, while the rapidly ising
incomes of the few had already raised the expectations of the many.'Ubdi
agglomerations now spread out itto the surrounding countryside and a measure
of industrial relocation ensuedo70/ 
The suburban trend of residence and; Eo
a lesser extent, of productive ac-tivities mitigated problems of city life and 
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livelihood in some respects but increased them in others. Without relaxing
 
the community's dependence on organizational centralization, it accelerated
 
the general decay of the city milieu and drastically redu6ed its local tax
 
base relative to the new scale o m-etropolitan" problems.
 

During the late nineteenth century analogous transformations commenced
 
inparts of the world no longer temote from the industrial heartlands of
 
western Europe and North America. More significant, the changes in the newly
 
developing areas during the present century gathered great speedt transitions
 
which in western countries had required generations were there telescoped
 
into decades; In many instan6es, the outcome assumed different and, in
 
western eyes; distorted forms. Almost everywhere along the'edges of European
 
civilization, the chances of successful,*let alone peaceful, transition were
 
jeopardized by the upsurge in population.
 

We have touched upon so many themes because they impinge upon the stldy
 
of urbanization, but we have repeatedly argued for a narrow and rigorous con
cept of the process itself. Similarly, we have pointed to gaps in our know
ledge and deficiencies inimethod. We could now list all of the things we
 
would like to know but there is little point in writing long letters to Santa
 
Claus. Uncle Sam, or evento the Ibrd Foundation. It would be at least as helpful
 
to ukge upon these philanthropic people their limitations in making the world
 
over. We will merely identify some of the organizations which must determine 
the research agenda and recapitulate some of the major emphases which should
 
guide them in-reaching their decisions regarding research in urbanization.
 

Organizations and institutions
 

(1) Inthe international sphere, the most obvious and experienced
 
organization working on studies of'urbanization is the United N&tions and its
 
specialized or affiliated agencies. The quality and scope of U.N. publications
 
in th&-field Of comparative urban research have steadily improved over the
 
years. The new Report on the World Social Situation (1961) is a case in point.
 
Its sections covering recent trends since the 1957 Report, the interrelation
 
of social and economic development and the problem o balance social-economic
 

-patterns, expenditures for social purposes, and the coordination of social
 
and economic development planning and programming, break new ground in the
 
reporting and inalysis of international data; its bibliographical references
 
are invaluable'.71/ Of course, many of the data which appear in such publi
cations are limited in coverage and reliability and the progress of compara
tive analysis is to .that extent hobbled, quite apart from other limitations
 
of method. There is, however, hope for some improvement in current data as
 
a result of such meetings as that of the Statistical Commission and Economic
 
Commission for Europe's Conference of European Statisticians on locality
 
statistics and the urban-rural classification held at Prague in May, 1959.
 
Some attention should be'given at future meetings to-the improvement of
 
historical time series, the utility of which has been demonstrated in Kuznet&
 
important study of the quantitative aspects 'of the economic growth of nations.72/
 
Before leaving the subject of UoN. activities, it is well to remember that a
 
great deal of technical assistance material relevant to urban problems has
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already been gathered in reports by various U.N. missions. Unfottunately,
 
much of this information is unavailable to professional scholars
 

(2) International Urban Research, Instituteof International Studies,
 
University of California (Berkeley), Kingsley Davis, dire6tor, is probably
 
thejmost experienced private agency working in this field, IoU.R.'s work
 
slould be strengthened in both the fields of country and comparative studies
 

aid its pbtehtial as a training center for professional students of urbanization
 
(ds bpposed to narrow specialists)"could be more adeqkately realized. It 
could alo serve as a clearing house for urban information so that at least 
6ne piivat agency could centralize the i'ecord of c6untle"s urban research 
projects carried on throughout the world. As things ow stand, we will need
 
to d6 a lot 'of"research on r~search" in order to find out what and where
 
things have already been done,
 

(3) The proposed federal Department of Urban Affairs and Housing
 
should establish an international division comparable to those of the Departments
 
of Agriculture and Commerce. While this new department is to be primarily
 
concerned with coordinating the overly fragmented federal programs in this
 
ill-defined area, it will need to study and understand similar programs in
 
other parts of the world if it is to discharge its domestic obligations fully.
 
The contributions of federal research and publication to the social 'cience
 
literature already constitute an indispensable source in many fields. Extension
 
of this work to cover the study of urbanization at home and abroad will rep
resent a major reinfor6ement of a tradition dating back to the first half of
 
the nineteenth century.
 

(4) Research and publicati6n in the international and national sphetes
 
requires very little justification. A less well-established sphere is that
 
at the sub-national level, By "sub-national" we do not mean purely local or
 
regional research, such as that of the New York Regional Study (and'its
 
predecessors) recently completed under the direction of Raymond Vernon, or
 
other regional research groups, important and valuable as that work may be.' -


We have in mind sub-national research carried on in a national framework, i.e.,
 
research which focuses'on regional and local differentiation within a national
 
structure: for example, the study of "Population Redistribition and Economic
 
Growth, United States, 1870-1950" carried' out at the University of PennsylVania
 
under the direction of Dorothy S. Thomas'And Simon Kuznets, or the "Regional
 
Studies" of Resources For The Future, Ine., directed by Harvey S. Perloffo
 
Finally, we cannot close this section on sub-national studies without
 
reference to the pioneering work of Walter Isard and his associates at the
 
Regional Science Institute, University of Pennsylvania. Most of the work
 
of this group has been concentrated in areas of theory and-method bit it holds
 
promise for empirical studies and is currently being extended into the inter
national sphere,
 

(5) Many universities have -recentlydeveloped programs in urban.
 
studies. While practical training and planning programs at 'thdse institutions
 
will obviously be doing much the same sort of, work, it is essenti1 that'
 
their research efforts ,should not involve unnecessary duplicati6no - Fund§
 
and, more important, skills are too limited for this kind of luxury. Most
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br thr organiziti6n mentioned above approach the subject of urbanization 
from an"inter-disciplinary point of view but it ib likely that most university 
research will go forward within the confines of existing disciplines and 
departments. With this in mind, the Social Science Research-Council Committee 
6nUftbanization, Philip M. Hauser, chairman, appointed in September, 1958, 
has undertaken a thorough review of existing disciplinary frameworks and 
will eventually-provide some critiques of earlier work while making detailed 
suggestions concerning approaches, areas, and priorities for future research.73/ 

Research priorities and emphases
 

The notion of priorities is an intriguing,one that has great appeal to
 
policy makers and the purposeful organizations who nowadays sponsor research.
 
Scholars, on the other hand, have conventionally surveyed existing knowledge
 
and have asked themselves the question: what do I need to know in order to
 
know this or that which I would like to know? But the bureaucratic concern
 
implies that knowledge is not enough, that research should be pertinent to
 
action or goals, and that the "urgency" of the actions and objectives will
 
determine the order or time sequence in which research should be undertaken.
 

In the case of urbanization, research entrepreneurs are mostly exer
cised about the problems of cities, rather narrowly constructed as: what
 
happens when large numbers of squatters settle in and about the major political
 
centers of developing countries? Their objective is the amelioration of city
 
conditions and they ask the question: what can be.done with urban environments
 
to prevent political disorder and the possible spread of Communist influence?
 
While these are understandable objectives of policy, the research horizons
 
they set are extremely low, Answers to such questions could be found by
 
sending teams of experts on such matters as housing, .sanitation, finance, and
 
materials, under the direction of educated planners who are able to see the
 
local problem whole. Together with local officials and experts in local
 
color, such teams could explore local sentiments, appraise local resources,
 
and estimate the strategic points at which ameliorative actions can begin.
 

In other words, the problem-solvers are faced with a complex local
 
situation, they must bring it into an intelligent focus and recognize that
 
specialized approaches are inadequate, if not dangerous. If housing and
 
shelter are adjudged a critical point of entry, it will be necessary to
 
understand local traditions affectinfg property rights, mortgage facilities,
 
the cost of land in relation to surface structures, the possibilities of
 
using local labor and materials, the availability of sanitary services,
 
schools, transportation access to and from proposed housing settlements, and
 
so on. It will mean drafting legislation which, as Charles Abrams has suggested,
 
virtually sets up a way of life, since housing and related matters affect
 
rights of use, eminent domain, sanitation and public health habits, relations
 
among minority groups, attitudes towards debt, etc. It may be helpful to
 
supplement these activities with urban conmpity development tems which.
 
foster "self-help" and citizen participation as these terms are understood
 
in some western countries TVThe outcome of such on the spot investigations
 
should be an appraisal of -ocal situations, proposals for legislation, and,
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a budget for meeting the costs of the actions proposed. Such investigations
 
should only be undertaken at the request of the local government concerned
 
and, where possible, the local government should hire the personnel to
 
supervise the implementation of the program.
 

This type of patchwork program should, from an operational standpoint,
 
receive highest priority. But it can only be successfil if citizens concerned
 
can secure an urban livelihood and maintain their families with some hope
 
for the future. This immediately brings us back to the larger questions of
 
urbanization and social change in which cities ate seen as-part of the evolving
 
infra-structure necessary for economic growth. It is with these questions
 
that serioms academic research must-be concerned and here it is a matter
 
of appropriate emphases rather than priorities, What-does urbanization do to
 
the growth, structure, and behavior of populations in town and country,
 
what forms of economic activity are most advantageously located in cities,
 
what patterns of urban growth are most conducive to total economic growth in
the light of rising population pressures? It is only when these general
 
questions have been answered that economic and social advances in particular
 
places can be made secure. 'Questions about the extent to which productive
 
resources can be used for housing, educat'ion, health and welfare must be
 
tested not only against the criterion -of their contributions to growth as
 
such but also against the criterion of reducing fertility. This last
 
aspect of the problem has largely been neglected in earlier programs designed
 
principally by economists,
 

In previous sections of this paper we have stressed the improtance of 
,ademographic conception of urbanization, We have also made it perfectly 
clear that'this complex societal process has many concomitants which are 
not encompassed by a minimal definition of this type, e.g., the structural 
or organizational aspects of urbanization. Thus large and-densely settled 
agglomerations exhibit internal structural features significantly different 
from-those in sna ler communities but we are no less convinced that highly 
urbanized societies are vastly different in economic, sociological and 
political structure from those in which city-dwellers are in a distinct 
minority. However, two further considerations have made us hesitant aboult 
broader -- and seemingly more "realistic" -- conceptions of urbanization. 
1) Little research has been directed at the non-demographic side of 
urbanization and it is likely that we have an extremely biased sample of 
urban structure. The whole sociological discussion of "urbanism as a 
way of life" rests upon an empirical base that is-narrow indeed, being 
largely drawn from a few scattered case studies and impressionistic accounts 
of city life, mainly in the United States,75/ 2) On methodological grounds, 
we wanted to avoid building a large number of variables into our conception 
of urbanization, so that ve might let them vary independently A definition 
that includes both demographic and organizational aspects precludes any 
subsequent analysis of the interrelations between the two. Issues that are
 
problematic are thus prematurely resolved-by fiat. There would be no
 
possibility of testing hypotheses regarding the interconnection between
 
(say) population concentration and industrial-occupational structure, for
 
a complex definition of urbanization would prejudge the matter by assuming
 
a relation that may or may not hold under all circumstanceso76/ The
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principal research emphasis suggested in this paper, therefore, is a study
 
of the relation between urbanization and industrial development in a controlling
 
context .of population increase..
 

Demographic emphases in urban research
 

(1) Our modest dross-sectional examination of statistical inter
relations between urbanization and a number of other indexes of modernization
 
in more than sixty countries (Table VII) suggests that the simple identification 
of idrbanization with industrialization is incomplete. What we now need is a
 
series of "deviant-case" analyses, following the ancient methodological dictum,
 
exceptio probet regulam. Here we have at -leasttwo appropriate-models: (1)
 
Robert Parke' s ingenious -analysis of "over-tirbanization" in Egypt, and (2) 
Golden's study of deviations from the strong association between literacy and
 
industrialization.77/ One approach that recommends itself is to analyze countries 
or groups of countries in a particular region.78/
 

(2) Another disputed question is the speed of urbanization, or rates
 
of recent growth. On the basis of informal observation, several writers have
 
indicated that the developing areas are exhibiting eitremely high rates of 
urban growth. More solid information.on this subject is reported in a study
 
making use of international data compiled for the "metropolitan areas" 
delineated by IwU.R., University of California.79/ A-few writers have gone
 
further and have suggested that cities in developing areas are growing at 

-rates-substantially abnve those achieved by the advanced-nations when they 
were ih a comparable stage of development. 

(3) In addition to the study of levels and rates, there is much to
 
be done in the comparative -analysis of urban structure. A forthcoming
 
monograpY by Kingsley Davis and Harley Brdwning on "primary cities" analyses
 
what is perhaps the simplest aspect of structure -- the distribution of cities
 
by size -- and seeks the determinants of variations therein.80/ Other aspects
 
of structure, as represented in the concept of a "systdm of Mties," require 
more comprehensive flow 'data in order t6 d6scribe-interrelationis between 
parts of the'wh6le network.81/ the hi~torical data fresented in Table V
 
above suggest that, in the West's transition to industra'lism, differences
 
in urban functions were of-greater significance than mere differeices in'size.
 
Throughout most of history, and perhaps in many developing- areas today, urban 
settlements are distinguished by the services they render to the populations
 
of their hinterlands. 

(4) The possible effects of urbanization on birth rates and fertility
 
are considered under economic emphases (10).
 

Economic emphases in urban research
 

(5) If research on the urbanization process in developing areas is
 
intended to inform the "growth" policies pursued by governments, then a great
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deal more inforhiation is required on the present economic bhse of cities,

analyses of linkages and clustering df activities, and on the potential 
advantages and disadvantages of clustered versus dispersed development 
(economies of scale and eiternal economies). Studies must also'be made of 
proposed expenditures on water, sewers,-streets, transportation, housing etc., 
compared with alternative possibilities, e.g. on the basis of different 
assumptions about,the opportunity cost of capital, drains on balance of 
payments, and rates of obsolescence. Finally, and; from the standpoint of 
the present paper, -most important, the possible effects of these alternative 
policies on fertility must be explored. 

(61 One revealing clue to the economic base of cities and to the 
organizational dynamics of developing societies is to be found in the structure 
of the urban labor force, .It has been argued that Western nations have
 
experienced a rather regular transition in the industrial composition and
 
organization of their labor force, characterized by a shift from largely
 
"primary" activities (mainly agriculture) to a predominance of manufacturing
 
("secondary") activities and the eventual numerical preponderance of service
 
(tertiary") activities when high levels of development have been reached.82/
 
There is some evidence that a number of developing countries at the present
 
are "skipping" the second stage, at Jeast in the sense that the fastest gains
 
are being registered in the tertiary sector while manufacturing industry
 
languishes. This fact not only calls into question the entire primary-secondary
tertiary sequence as an appropriate device for summarizing the development
 
process, but suggests the strong possibility that the expansion of tertiary
 
activity in backward areas does not reflect the Western pattern 6f uprgrading
 
levels of living.83/ This trend may, in fact, mirror the wholesale transfer
 
of rural poverty to the urban setting in face of population pressures. The
 
greatest growth in the tertiary sector sometimes occurs in the most poorly

paid and least productive activities, such as,itinerant pot menders, street
 
vendors, and household servantso84/ These changes are not so much the con
comitants of massive structural developments, therefore, as they are the 
outcome 6f gradually worsening conditions in both town and country85/
 

.(7) Students of the economies of urbanization would do well to 
examine the subject of population distribution in greater detail. Whre, for 
example, great numbers 'ofagriculturalists are piled up ontThe -laud-, rapid' 
development is-correspondingly difficult, depending on the't pe-of-farming;
it is hard to get such people off the land.. A redundent rural population, 
moreover, is ordinarily found in an-organizational context that has b4ilt-in 
pressures to persist without radical structural change, Here are found the 
institutional arrangements regarding property and its inheritance that lead 
to further fragmentation Of holdings and preclude rational land-use. Here
 
also are discovered structural forms that encourage cohtinued high fertility-
forms that apparently arose as part of an ecological adaptation that once
 
took a heavy toll in mortality.- The demographic consequence of such
 
organizational regimes are.even heavier population pressures; its economic 
consequences are further barriers to modernization and the inhibition of 
true development. -
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Now it may appear that the "solution" is obvious. Expand employment 
opportunities in the non-agricultural sectors and large humbers of peasants 
will give up agriculture. But the difficulty is at once apparent when one 
considers the alternatives implied by substituting the word "urban" for 
"non-agricultural" in the formulation of the above solution. 
Hence, the
 
possibilities of village industry are widely debated in the development
 
literature. Some authorities contend that a system of manufactures dispersed
 
in small plants or "garden cities" will avoid some of the disutilities and
 
disruptions that attend rapid urbanization: crime, delinquency, desertion
 
and divorce, and thehigh costs of misdirected migration86/ The heavy
 
investment in large factories and urban housing would also be avoided. This
 
is an intriguing hypothesis for which there is some support but at the moment 
it is no more than a hypothesiso87/ 

The possibility occurs, mroreover, that full-fledged dependence upon a
 
village system might result in total failure. For one thing, a system of
 
dispersed ihdustry foregoes most of the economies of concentration that can
 
only be realized with actual urbanization. 'Secondly, the specification of
 
small-sized plants means rejection of economies of scale that only accrue
 
to very large establishments. Third, such a scheme presupposes the existence
 
of a complex communications and transport network-of far greater efficiency
 
than most developing areas may hope to achieve in the immediate future.88/
 
Finally, a system of decentralized village industry may provide too many

opportunities for peasants to slip back into agriculturism on at least a
 
part-time or seasonal basis. Along with this goes the' continuance of high

fnon-economic" outlays for funerals, dowries, and other rites of passage.
 
Indeed, what may well be required is a massive structural upheaval that
 
uproots large numbers and transplants them in new habitats. Thus some degree
 
of urban concentration may actually be a functional concomitant of real
 
modernization,89/
 

The foregoing discussion, of course, is almost entirely speculative

andis not to -be taken as the result of accomplished researcho- Nonetheless,
 
some of these ideas -- given further elaboration --'might serve as the bases
 
for testable hypotheses regarding the place of urbanization-in economic
 
development; The real world presents us with Buch a rich Variety of situations
 
that- it should not -prove difficult to find a series of varying cased that 
exhibit sufficient contrast'todomprise a kind of "natural experiment." 'If it 
should turn out that the hunches enumerated above have any re&l validity, the 
implications for developmental programs would be fully as useful as the' 
propositions that would become candidates for inclusion in a full-fledged
 
theory of economib development. Practically, the findings would be extremely
 
helpful in industrial location programs and in planning for -the assimilation
 
of urbanward'migrants. Theoretically, a demonstration of the interconnections 
between urbanization and modernization would fill a large gap in the 
contemporary theory of economic development. 

- (8) A common focus of much of the literature of development is found 
in such topics as -savings, investment, and capital formation. - Until 'recently, 
population factors have been given only a minor role, despite the strong 
demographic interestexhibited within classical economicso90/ This deficiencycan be'attributed to an extraneous factor or, more properly-speaking, to a set 
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of circumstances that have-no necessary relevance to theory, namely, the
"actionist" bias of contemporary economics. Distrustful of palliatives and
 
panaceas, the economist has fastened upon capital formation as the bedrock
 
fundamental of development. Something must be set aside out of current 
production and diverted to areas with little or no prospects of immediate
 
return, in order-for future output to surpass existing levels. These are
 
undeniable "facts" of accounting logic but their implications are various.
 
For one thing, the analyst need not focus exclusively on capital formation
 
itself; rather, he may turn to a study of the external conditions under
 
which capital accumulation proceeds most rapidly. Granted the necessity
 
for'reducing life to sets of national accounts and slices of diagrammatic
 
pie, it is well to-remember that chunks of saving that go directly into
 
manufactures have often been quite limited in the past compared'with chunks
 
that go into the infra-structure: transportation, construction, public
 
utilities. government, etc Some of the great surges-in the economio'growth
of the West were connected with railroad construction, street railways,
 
urban building, electrification, and so on, We need to'know much more about
 
these kinds of diversions which offered greater or lesser returns at various
 
times, their capacities for absorbing urban labor force increments, and their 
individual multiplier effects. The relevance of this past experience to the
present should, however, be interpreted in the light of Gerschenkron's"orderly system of graduated deviations" from earlier industrial revolutions 91/ 

The same harrow preoccupation with saving and inVestment has produced
 
a kind of economic psychologist, immersed in the problbm of "inducements" to
 
save, and caught in sterile debate regarding human "propensities' to behave
 
in this or that !ahner. This sort of'psychologizing is one of the least 
promising by-ways down which economists have wandered in their search for
 
"realism", since it is premised on a false proposition that understanding

of the'behavior of whole populations can be achieved only by reference to the.
 
actions of individuals who constitute the whole. In any event; the actionistic
 
bias of contemporary economics, when it is considered alongside the micro
scbpic drift of social science generally has yielded'a peculiar'conceptual
 
set; concern with the process of capital accuniulation and its psychological

ramifications has proceeded without much reference to the contextual situation. 
Add to this 4he manipulative interest of the orthodox Keynesian, and his 
tendency to avoid long-run questions, and the current dilemma of economics 
becomes understandable, To find economists ignoring the impiications of (say) 
urbanization in their analyses is no great surprise. But the disturbing 
thought-occurs that the current preoccupations-with the practical aspects of 
capital accumulation may actually hinder the understanding of development as 
a "nethral" phenomenon. The actionist orientation of economics is-certainly 
not to be derided as 'afault in itself. What is to be criticized is the 
tendency to allow practical goals to obscure the objectives of scientific 
research, and to permit action-oriented assumptions to enter in the guise,

of theoretical postulates. As a consequence, we have only recently reached
 
the point (through the efforts of Leibenstein, Coale and Hoover, and a few
 
others) where there is a growing appreciation of the significance of
 
population growth and composition for economic developmento92/ It is in no
 
small part the achievement of a mere handful of economists :o have effected
 
the 'exile's return" to economics. While we have not always accepted his
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solutions, Leibenstein's own work provides a convincing demonstration
 
of the relevance of changes in both population size and composition to 
economic development. One misses, however, a corresponding treatment of
 
changes in populdtion distibution e.g. urbanization, ii the development 
literature. Except for the work of- Hoselitz, one would'have to say that
 
the t9opic has been altogether neglected.
 

(9) It is apparent that eaonomic policies are being promulgated in a
 
vacuum of knowledge regarding urbanization in both Western and non-Western 
settings. It is of the first order of importance to learn the extent to which 
efficient large-scale production and distribution systems still require a 
concentrated labor force and-market, or whether new means of power generation, 
transport and communications, reinforced by traditional elements, have lessened 
the need for the huge agglomerations that were created during nineteeth 'century 
industrialization in the West. On the labor force side, we need to know whether 
or not modern urban-industrialism can function effectively on the basis of 
seasonally migrant labor, to what extent trade union activities affect the 
rudimentary factor markets of developing countries, and almost by reflex, the 
ways in which management organization and policies operate in the same context
 
of economic transition Moreover, what is the effect of urbanization on the.
 
consumption habits of recent migrants? According to one author, urbanization 
has the effect of increasing imitative consumption; goods and services bought
 
with new income are often less desired for their functional use than for
 
prestige value and, m6st important, as a community assumes elements of the 
consumptionpatterns of more advanced societies, itprobably becomes easier
 
to adopt additional elements later on.93/ Imitative-consumption is,thus
 
self-reinforcing and, as Malthus realized, "adecided taste for the conven
iences and comforts of life" stimulates a man's efforts over and beyond the
 
amount -necessaryto insure his food supply: he seldom grudges working over
time."which is but inconsiderable compared with the commodities it will
 
purchase." Case study materials, in themselves, however, do little more
 
than document the insights of Malthus achieved more than a century and a 
half ago when the English country folk were first becoming committed to the 
standards and styles of the town, 

(;0) Finally, another important area for investigation -- in view
 
of the critical importance of the population problem -- is the possible
 
impact of urbanization on fertility, We are aware that family separation
 
and aesurplus of adult males in cities apparently increases the incidence
 
of prostitution, delinquency, and crime, But what does it do to the birth 
rate in town and country? Malthus thought that the movement of families 
to the towns and their pursuit of modest improvements in consumption might 
lower the tendency to reproduce and, in a more technical way, Galenson and
 
Leibenstein expect a similar outcome, If anything, we know a little more 
about the effects of non-agricultural employment on the fertility 'of women 
in the country than in the town and what we know is disquieting. The study 
by Jaffe and Azumi, based on limited data from Puerto Rico and Japan, con
'eludes that employment, of rural women in cottage or domestic industry, is

from a fertilitystandpoint, "not an unmixed blessing;" even if it can be 
proven -- 'which is doubtful -- that such activities are economically advis
able.- Thus, from a population standpoint, "the most desirable industries 
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to be ihtrodueid... would be those'using large quantities of female
 
labor away from home, in ihdern factories, stores, offices, etc. If
 
enough women were so occutiied the birth rate would be lowered considerably."94/
 
Meanwhile, what do their menfolk do? So far .as it goes, this evidence
 
does not augur well for the possibility of reducing them social costs of
 
urbanization by planed developments of dispersed small-scale industry.
 

Social and anthropological emphases in urban research
 

In considering the effects of alternative forms of economic organization
 
on fertility, the interests of some economists'andsociologists tend to
 
overlap. The same may be'true for certain.sociologists and anthropologists
 
in considering the broader social aspects of-urbanization in a comparative
 
framework. -In fact, the study of the city hasbes naf/ly pre-empted by the
 
urban sociologist and thus it is a source of some embarrassment to admit
 
that the comparative study of urbanization'is not very far advanced. Sjoberg
 
has argued that'the dominant sociological approach has depended-upon a
 
seriously biased sample of Western cities and, as a consequence, has failed
 
to come to grips with comparative'questions.95/ His view seems to imply that
 
there may beigeneral "laws" that-fit all cities in all places,; perhaps it
 
would be more accurate to say that the limits of extant'generalizations
 
have not been specified very carefully in the past;
 

It is true that there has not been a full-scale comparative study of
 
urbanization by an American scholar 'since Adna F. Weber s dissertation was
 
published in 1899.96/ The resulting 'deficiencyin perspective can be seen
 
in a quick examiniation of the standard texts in urban sociology which are
 
largely unchanged since the pioneer volumes of the late 1920's; Most of them
 
depend ,exclusively upon data from scattered studies of North American-cities
0 
The professional journals provide little mdre; most bf the articles devoted 
to cities outside of the United States are superficial accounts of certain 
obvious departures from a selective North American p'attern. 'In short, far 
too much time has been devoted to the surface manifestations of American 
cities and to detailing the infinite behaviordl nuances of "urbanism" writ 
large., The only Aierican sociologists to study dpterminants and consequences 
of urbanization and the conditions that give rise to differences between 
cities and societies have been th6se working within a demographic framework, 
The result has been a body of descriptive material that is badly out of 
balance; lacking proper weight to,important, organizatiotial elemdnts and 
other phenomena that are not discoverable by means of demographic analysis 
alone. 

(11), One obvious subject for comparative study is that of the spatial 
structure of urban areas in various parts of-th6 world.' There are intriguing 
research questions concerning the shapeof dities in th' developing countries. 
For example; different patterns of land use in large Indian cities; they 
differ from each other in many respects as much as they do from North 
American cities. Another instance is provided by patterns of internal 
segregation., It has frequently been remarked 3y observant travellers that 
even-large cities in backward countries tend to lack unity, consisting of 
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whole clusters of contiguous quarters that remain relatively isolated 
from-each-oth&r despite their proximity; they are frequently separated 
by walls and joined only by gates,- This pattern of internal segregation, 
very often along lines of religion, language and color, should be of 
considerable interest to sociologists and others concerned with organi
zational matters" For one thing, such a pattern is a direct physical 
representation of the internal "segmentation" that Durkheim viewed as the 
hallmark of the undifferentiated social structure.97/ In addition,
 
knowledge of-the day-to-day functioning of these constituent parts of cities
 
in the under-developed areas would seem to be essential. Just as modern
 
metropolitanism seems to represent a social and economic community composed
 
of many cities, the form of urbanism of view in backward areas may consist
 
of cities composed of many communities.
 

(12) Another question that has yet to be satisfactorily answered
 
is the urban occupational destination of farm laborers and other rural 
migrants who abandon the countryside. This obviously has grave implications 
for the political attitudes of the new urban populations. Scattered evidence 
from the United States suggests that they enter the urban occupational structure 
near the bottom, at least since the end of large-scale immigration98/ 
There is also fragmentary data suggesting that sheer length of residence in 
the community of destination is a critical variable with respect to a variety 
of behaviors on the part of individual migrants. Closely related is the 
question of the extent to which so-called "social class" differentials in 
fertility may be attributed to more fundamental rural-urban differentials. 
The possibility occurs that the widely observed tendency for the lower urban 
strata to reproduce at higher rates may be partially explained by the 
disproportionately large representation of recent rural migrants that they 
contain. Former residents of rural areas certainly bring their children 
with them, and they may also carry along fertility patterns more appropriate 
to an agriculture setting. Snapshot surveys at a single point in time may 
merely reflect basic rural-urban differentials.99/ 

(13) Anthropological methods are especially suited to studying the 
effects of urbanization on community life and organization in town and 
country. Thus the investigations of the British sociologist R. P. Dore in 
Japan combine the virtues of sociological, anthropological, and historical 
research in both urban and rural settingso100/ Not all of the observed 
decline and disintegration of traditional systems, of course, can or need 
be attributed to urbanization. The loose associations of clans and extended 
families in some parts of Africa, for example, were already being undermined 
by migratory invasion, slave traffic, religious penetration, dnd gtnipowder, 
long before the onset of rapid urbanization, The same applies to the 
centrally-organized chiefdoms and other archaic state systems of sub-Saharan 
Africa.101/ The rise of "nationalism" in such places as Leopoldville, 
however, suggests that rapid migration to a metropolis may indeed have 
political implications. 

The two subjects par excellence for anthropological study, perhaps,
 
are (1) the effects of urbanization on family life, and (2) the acculturation
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of migrants to the city ("deculturation" of migrants from the country).
 
Wehave already referred to the "deviant" city life of male migrants when
 
separated from their village-family life. What does all this movement do
 
to personal relations and the established tradition of family authority? 
The Japanese family apparently rode out the early transition very well,
 
much better than the family in the United States if urban sociology is to 
be believed. World War II and its aftermath probably produced more serious 
dislocation in Japan than urbanization itself. Comparative family studies under 
standardized conditions would no doubt help to clarify some of these more
 
obscure issues, Does urbanization necessarily produce personal breakdown
 
and a rise in mental sickness? This, of course, raises a crucial question
 
which affects analyses of almdst all urban phenomena: by what methodological
 
means are case study and other microscopic materials related to the societal
 
processes of population concentration? -For what they are worth, however, a
 
few limited case.studies have discovered instances of "urbanization without 
breakdown. "102/ 

Some political considerations for policy-makers
 

Apart from suggestions for the immediate improvement of urban
 
environments, the focus of this paper has been on broad issues in urbanization
 
research. The justification for this emphasis is twofold, Unlike many other
 
questions relating to the improvement of development assistance programs,
 
urbanization is neither a well-defined subject nor a narrow technical field
 
of research. Its scope runs all the way from such prosaic .matters as
 
garbage disposal and the location of sewers to the great issues of the day:
 
economic growth and social change in the context of the cold war. Accordingly,
 
we have tried to clear up conceptual confusions, indicate the limitations of
 
what is known, and suggest emphases for future research that will bear directly
 
on our principal concern: the relation of urbanization to economic development
 
and its implications for policy. In conclusion, we will append an estimate
 
of the situation confronting the policy makers. One of the striking things
 
about the substantial increases in the urban parts of developing nations is
 
their juxtaposition with (a) extremely youthful populations, (b) certain
 
elements of modern technology, and (c) social, economic and political structures
 
that are formally unchanged from past decades. These aspects of rapid urban
 
growth assume particular significance in the context of the widespread
 
poverty in which they appear. In brief compass, however, .the problem is as
 
much "political" as it is "economic" and "social".
 

The main facts of political life are these, In the first place, a
 
growing majority of the population in some underdeveloped areas has no real
 
stake in the status quo; this would seem especially true in the cities. Much
 
of the urban populace is young and not yet established; the age distribution,
 
ethnic composition, and rapid natural increase alone would be enough to 
produce and sustain this explosive situation. The effect of urbanization -
in the sense of simple population agglomeration -- is to concentrate large 
numbers of unattached youth, and to transfer the poverty of the overcrowded 
village to the teeming city streets. Added to this, however, is the dis
quieting fact that very few benefit from the operation of the ancien regime.
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Much 6f the real wealth is siphoned off by a small indigenous elite and/or
 
by compatible foieign interests, some of which are directed by citizens of
 
the United States.
 

The element that supplies a fuse to this powder keg is the presence 
of certain pieces of strictly 20th century technology. Radios and movable 
loud-speakers can be utilized to reach great numbers, literate or otherwise; 
busses and trucks can assemble them quickly; radio and movies can thrust 
across a propaganda-laden message much as the newspaper did in western 
countries, but with far more devastating impact. In this context, it takes 
only a clever and willful ddflaogue to whip into a frenzy the barely latent 
discontent of the new urban masses; the demagogues have learned these 
techniques from successful western-examplars. Different leaders -- not all 
of them semi-literate marxists -- offer alternative panaceas, vying for the 
fickle support of crowds in the street. Small wonder, then, that recent years 
hdve withessed political turmoil in the cities of the underdeveloped world, 
Most of the basic ingredients for violent upheaval are at hand, and some of 
theft serve multiple functions. The mass media, for example, may vividly 
portray a way of life previously beyond the power of the untutored imagination. 
The-motion pictures -- ,and American and European films, in particular -- may 
have an "anti-Western" effect, by displaying a glamor-tinged image of life in 
this part of the world. Thus may be fostered "the revolution of rising 
expectations," to use a descriptive phrase so appropriate that it has quickly 
passed into the public domain IA the presence of the new technolo, tftb 
poverty-ridden youthfulness of the urban populace takes on an entirely new 
aspect.103/ 

Lest our language have the appearance of concern for the status quo,
 
we must admit to the feeling that very little in the way of true development
 
and modernization will take.place in the absence of radical changes in the
 
social structure of many underdeveloped nations. However, the possibilities
 
that the new leaders, hard-pressed by domestic difficulties, will be cata
pulted into rash adventures at home or abroad must lead even the most remote
 
observer to see'these cities and their potential for explosion as-menacing
 
the peace of an uncertain era. Even if revolutions sometimes begin in the
 
countryside, they will surely move on the cities. The goal -- in policy as
 
well as in research -- is to gain some understanding of the forces that have
 
been set loose in a world of stark contrasts between rich and poor, educated
 
and illiterate, airborne and ea-tthbound, opulent and starving, urban and
 
peaspnt.
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Research Needs for Facilitating Technological Change
 
in the Less Developed Areas
 

R. S. Eckaus
 

SUDMARY 

It is generally recognized that technological change has a central role
 

in the improvement of the economic conditions of the peoples of the less
 

developed areas. There is less appreciation of the problems of adopting
 

technologies which will utilize the resources available as effectively as
 

possible to achieve the growth desired The less developed areas vary in
 

their natural resource endowments2 but unskilled labor is nearly always 

relatively abundant while skills and capital equipment are relatively scarce. 

The degree to which technologies are suited to these different resource 

availabilities and to the achievement of the growth targets determines their 

aptness for use.
 

Technological change is important for the less-developed-areas but is 

opposed by strong forces of tradition which attempt to forestall the consequent 

social changes0 Thorough study is required in order to decide which technologies 

will contribute most to economic growth and to find methods of implementation 

which will facilitate rather than counteract the change0 

Research programs are necessary on each of these aspects: 

(1) 	 On the rules for making optimal choices of technology and the inte

gration of such choices into a coherent economic framework. 

Technologies are often implemented on an ad hoc basis without 

regard for the over-all characteristics and objectives of the economy. 

Practical methods need to be developed to provide guidelines for 

choices which are consistent and optimal in the total fraigework of 

the 	economy.
 

(2) 	On measuring the characteristics of alternative technologies now
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available.
 

Policy decisions on types of projects and the choice of different
 

production methods must finally be in quantitative terms which require a
 

similar kind of supporting information on the existing alternatives.
 

Relatively little of this type of information is currently available and
 

a major effort must be mounted to obtain it.
 

(3) On the development of new technologies oriented to the special
 

features of the less developed areas0
 

Science and engineering research are presently concentrated on
 

and oriented to the economic problems of advanced countries0 The
 

potentials of research to develop technologies specifically for the
 

conditions of the less developed areas must be explored.
 

(4) On implementing new technologies in societies resistant to
 

technical change0
 

Research is necessary to find methods of introducing technological
 

change which avoid or reduce the barriers raised to change by traditional
 

society. This includes studying the sources of technical innovation
 

and the cultural barriers to it.
 

(5) On institutional arrangements which contribute to the transfer of
 

technology.
 

Investigation should be undertaken of the relative effectiveness
 

in transmitting technology of private investment, consulting firms,
 

demonstration farms and firms8 training centers and other institutional
 

arrangements. This would provide the necessary basis for deciding on
 

the roles and emphasis to be given to each type of program in various 

sectors.
 

Economic assistance for development purposes is a major effort dealing
 

with many inadequately understood problems0 A research program on a sub
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stantial scale is required to provide guidance for this effort. 

Io Introduction 

The urgency of economic development in the less-developed areas of the
 

world is now generally agreed upon, even though not so long ago such
 

development was widely regarded as of only marginal concern for United States 

policy In any case, the premise having achieved wide acceptance, there 

need be less distraction from the issues of understanding and implementing 

economic growth in the less developed areas°
 

There is also general agreement on the "importance" of technological
 

change in economic development Before this agreement can be translated into 

policy, however, a clear understanding must be achieved of how and why it is 

important. This is the subject matter of the next section of this paper.
 

Methods of identifying technologies by means of quantitative measurements 

will be discussed briefly in Section III This section will also survey the 

problems involved in making an optimal choice of technology, and suggest 

research on the methodology of such choices in order to make the problem, more 

tractable Seection- I- will take up the problems of, actually finding 

technologies 'suitable for underdeveloped areas. This, in turn, is followed by 

a discussion of research which needs to be done on technological methods. 

Implementation of technological change is the focus of Section V. Here it is 

assumed that the alternative technologies are known and the optimal choice 

among them can be made. The cultural barriers to technological change are 

surveyed and research is suggested on ways of circumventing them. Section VI 

deals with a variety of institutional or organizational features of technolog= 

ical change and, again, proposes research on a number of issues0 

The underdeveloped areas of the world exhibit great variety in their 

resburces, the structure of their economies, their current capabilities and 
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their future objectives. The problems of technological transfer are not so 

specific, however, that they can be treated only in the context of particular 

countries0 Nonetheless, the characteristics ascribed here to the less
 

developed areas, their problems and research needs will have different degrees 

of applicability among them 

II. The Role of Technological Change in Underdeveloped Areas
 

On close inspection it is clear that there is no unanimity as to why 

technological change is important in underdeveloped areas, or, at least, no 

unanimity -on its most important features0 It may not be necessary to decide 

on which is its most significant role but it is necessary to appreciate the 

various influences which it exerts0 

The role most commonly assigned to technological change is simply the
 

achievement of a more rapid rate of economic growth and improvement of the
 

standard of living than would otherwise be possible The belief is quite
 

widely held that in modern technology there is the means by which the less 

developed areas can avoid or reduce the sacrifices and the time span required
 

to achieve a satisfactory level and rate of economic development 0 Certainly 

there is a substantially larger inventory of technology which can be drawn
 

upon now than there was when economic modernization began in the nineteenth 

century If this body of knowledge can be made available to the less developed 

areas, they will undoubtedly progress more rapidly than would otherwise be 

possible, Although technological transfer will make the tasks easier it is 

almost never costless and seldom, if ever, will yield something in the way of
 

output for nothing but a new idea So the essential economic problems remain 

of finding the techniques which impose the least sacrifices for achieving
 

specified targets of future output
0
 

Recent economic research on the growth of the United States has reinforced
 



the general impression that, quantitatively, technological change has been a 

major causal influence0 Studies such as those of M. Abramowitz, J. W. Kendrick, 

and R .1. Solow indicate that ordinary capital accumulation and growth in the 

labor force can alone account for only ten to twenty per cent of the economic 

growth in the United States in the past half century or so.° It is by no means
 

clear that all of the remainder is due to technological change2 but there is a
 

general consensus that it is a substantial factor These studies, therefore,
 

reinforce the impression of the importance of technological change in the
 

developmeht of the less developed areas. 

Technological characteristics have a major role in many of the most widely 

discussed problems of economic development. The possibilities and the 

significance of nbalanced growth" in economic development depend to a 

considerable extent on the character of technology Economic programming,
 

the relative roles of agricultural and industriAl development and significance 

of 'external economies" are likewise related to the technology of the various 

sectors. For such reasons the problem of optimal choice of technology to
 

which we shall return below has been a central theme in development literature
 

A less common conception of the role of technological change in the under

developed areas is-that it should provide new technologies especially adapted
 

to their resources and conditions. This approach recognizes the differences
 

lo Moses Abramowitz, "Resource and Output Trends in the United States since 
1370," American Economic Review, Papers and Proceedings, Vol 0 XLVI (May 1956), 
ppo 5-23, also reprinted as "ational Bureau of Economic Research, Occasional
 
Paper 52, New York (1956); John W. Kendrick, "Productivity Trends, Capital and
 
Labor, The Review of Economics and Statistics, Vol XXXVII (Aug. 1956), ppo 248
57, also reprinted as National Bureau of Economic Research, Occasional Paper 53,
 
New York (1956), Re M. Solow, "Technical Change and the Aggregate Production 
Function," The Review of Economicsand Statistics, Vol0 XXXIX (August 1957),
 
PP- 312-320.
 

2. E0 Domar refers to it as the "residual"' See his as yet unpublished
 
paper, "On the Measurement of Technological Change," which surveys and
 
analyzes the methodology of such measurements0
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which prevail in the relative availabilities of productive factors in the
 

less developed as compared to the more advanced areas. Most of modern
 

technology has been developed in and for the latter areas and is, therefore,
 

less obviously suited to the conditions of underdeveloped areas. Facilitating
 

technological change in this conception means research to find new production
 
1
 

methods suited to the less developed areas and implementing them there0
 

In a number of analyses the touchstone of a country's prospects for
 

development is its ability to initiate continuing technological change0
 

Prof. Everett Hagen of MoIoT. makes this the heart of his theory 2 One has
 

the impression from Prof. Hagen that it is both a necessary and sufficient
 

condition for economic development to occur0 The rate at which technolbgical
 

change can be implemented is-not independent of other economic conditions, to
 

be sure, and thereis great scope for all the tools of economic policy
 

Initiation of technological change is the key, however, and this requires
 

initiators. enterprisers, who play the central role in Profo Hagen's cosmogony.
 

The most important issues in development are, therefore, the emergence of such
 

individuals and the psychological and cultural factors which accbunt for them.
 

These define the crucial areas of research for understanding of the basic
 

problems of development
 

Prof. Hagen's emphasis is reminiscent of that found in a number of other 

analysts of economic growth, though none have carried research into the factors 

which create the entrepreneurial personality so far as he has. Yet the view 

L, This is an avenue which is being explored at M.I.T. by the Center for 
International Studies and is discussed in the recent staff paper of the Stanford 
Research Institute, Scientific Research and Progress in Newly feveloping Countries. 

2o See E. E. Hagen, "How Economic Growth Begins. A General Theory Applied
 
to Japan,'? The Public Qpinion Quarterly, Vol. XXII, No. 3 (Fall 1958)
 
pp. 373-390o.
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that the role of the entrepreneur in initiating technological change must
 

certainly be an important factor in development is reinforced by the fact
 

that it has been stressed by Joseph SchumpeterI and even earlier historians
 

2
 
and analysts of capitalist development0
 

In addition technological change is regarded by many persons concerned
 

with the advancement of underdeveloped areas as one of the major instruments
 

for necessary changes in the general social structure. There is no doubt
 

that this structure to a considerable extent always reflects former economic
 

and technical patterns0 Though these may once have represented an optimal
 

adaptation to the existing conditions, the social patterns which facilitate
 

economic growth are likely to be different As a result old adaptations
 

become modern barriers0 Technological change is undoubtedly powerful in
 

destroying the rationale of old social roles and demanding new ones. A special
 

aspect of this is the effect of technological change on the distribution of
 

income and, therefore, on the division of income between spending and saving.
 

Since capital scarcity is one of the common features of the less developed
 

areas, the effect of a new technology on saving is sometimes regarded as its
 

3
 
most significant feature0
 

The conclusion that technological change has a number of important effects
 

in economic development is hardly challengeable. That does not, however, mean
 

that all types of technological change are equally feasible and desirable in
 

the process of growth or that the underdeveloped areas are intended to become
 

1. J. Schumpeter, Business dycles, 1939.
 

2. The classical references are Max Weber, The Protestant Ethic and the 
Spirit of Capitalism, New York (1930); and R. H. Tawney Religion and the Rise 
of Capitalism, New York (1926). 

3. W. Galenson and H. Leibenstein, "Investment Criteria, Productivity and
 
Economic Developmentt Quarterly Journal of Economics, Vol. 69 (August 1955),
 
PPo 343,70 
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technological facsimiles of the advanced areas. Nor are the means of intro

ducing and disseminating technological change at all obvious0 The criteria 

for technological change and the means of facilitating it must be developed in 

terms of the influences it is intended to have0 All the influences described 

here are related to growth via increases in the amount of and the productivity 

of the available resources0 Generally the relation is direct, though in some 

cases, to be mentioned, it may be inverse0 

The first job in discussing technological transfer is to establish a 

terminology and the methodology of measuring technology. These can then be 

used to address the issues involved in making the optimal choice of technology. 

II1 On Measuring Technology and Making an Optimal Choice 

It is easy but mislealing 'to assume that everyone knows what is meant by 

a particular technology A little experience in discussing technology with 

engineers and businessmen is enough to show that lack of a common terminology
 

is a major source of confusion. Clearing it up will actually take us
 

surprisingly far along the path toward deciding what research is necessary.
 

The ordinary engineering names or descriptions of technology are usually 

qualitative and may refer to a set of physical or chemical processes. A 

technology may be described in terms of some basic physical equations in 

which the variables are physical quantities such as material weights and 

volumes or electrical energy or heat inputs0 Often a technology will be
 

described and summarized in terms of the name of a particular piece of physical 

equipment Thus, an engineer or a businessman or a foreign aid official may
 

discuss the introduction of high-speed automatic lathes, in India as a particular 

technological change. Or they may refer to the Frasch process for sulfur ex

traction or some particular chemical process for which the equations are well

known.o
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These are deceptively easy ways of discussing technology. They are easy 

because they are connotative; they convey a general meaning, at least to
 

people versed in the terminology. But they are deceptive terminologies because
 

by themselves they do not convey a precise, quantitative indication of all the
 

inputs and outputs required It is necessary to measure a technology in order
 

to arrive at an appreciation of its significance The economist has developed 

the conceptual tools but has not gone very far in giving them empirical 

content0 The engineer has his own set of concepts which do have empirical
 

content but are not the most suitable for economic analysis. Therefore, for
 

the means of measurement we must combine the skills of the engineer and the
 

economist,
 

A technology is defined by an economist by identifying and measuring the 

various inputs of productive resources which are used to create a certain 

output01 The economist has usually had recourse to such global terms as 

capital, land (natural resources), and labor, which are not unfamiliar to the 

businessman as he often discusses his firm in somewhat similar words. These 

terms do not discriminate sufficiently between alternative types of resources, 

however, and thus do not match the types of inputs which the engineer will 

ordinarily specify as required for a particular output Basically, however,
 

the approaches are the same. Though an engineer may sometimes start from the 

most basic materials, energy and chemical change concepts, in working through 

his design procedure he will end up with the values of machinery and material 

of each type, electrical power. and labor of various skills required for a
 

specified outpit. What is mainly needed between the engineer and the econo

mist is some reconciliation of vocabularies0
 

l In linear programming terms this is called an "activity." 
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The differences which exist in terminology do not vitiate the main point
 

that ultimately technology is defined both by economists and engineers in
 

terms of the amounts of inputs necessary to achieve a particular output0
 

This permits the comparisons and evaluations which are the necessary basis for
 

the formulation of a policy which must itself be in quantitative terms
0 

This concept of a technology as something which can be measured and 

precisely defined will be extremely useful in future discussions0 It is not 

an overstatement to say that it is absolutely necessary if any headway is to 

be made in attacking the various problems just mentioned above of finding, 

choosing and transferring appropriate technologies0 For example, the 

quantitative notion of a technology permits the distinction between processes 

which are physically efficient and those which are not and thus makes it
 

possible to focus on only those processes which might be economically efficient
 

In comparing any two technologies one is physically inefficient if it uses
 

more of all productive inputs or even more of any one input, if all its other
 

requirements are the same. There is never any point in using physically
 

inefficient technologies; it amounts to an absolute waste of resources0
 

When alternative technologies require, for the same level of butput,
 

more of some productive factors but less of others, then the economic issue
 

arises' which is the best technological process to use in a given situation.
 

This is the problem of making the optimal choice of technology which was
 

referred to previously Though the problem need not be resolved here, it
 

is important to pose it0 As we consider alternative processes in discussing
 

the transfer of technology to underdeveloped areas the criteria for choice
 

must be kept clearly in mind0 

The optimal allocation or combination of resources in production, which 

is equivalent to the choice of technology, is an old problem in economics and 

fully discussed in the context of a static economy0 In such circumstances the
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rule for choice is, roughly, to use that combination of techniques in the 

various sectors which, over-all, will employ productive factors in proportions 

as close as possible to the proportions in which the resources are available0 

This is entirely consistent with using factors in different intensities in 

different sectors, for optimal allocation requires that resources make the same 

relative contributions to output in the various types of production Thus, 

capital-intensive methods in producing electric power in central stations and 

labor-intensive. agricultural'methods, for example, mAy both be optimal for 

particular countries0 The criterion for optimal choice does not involve 

maximizing either the productivity of the employed labor force, the equipment
 

used or of any other particular resource input. Its objective is to maximize
 

the total output which can be obtained from all the resources available to the
 

country. Even with such an optimal allocation., the productivity of any one
 

factor such as the labor employed in some particular line of production can
 

be increased by choosing a different technology which is, say. more capital

intensive0 That, however, will always involve a greater loss of output in
 

other sectors0 Of course, any costless method of increasing the productivity
 

of labor or any other resource ought always to be seized but such methods 

seldom exist0 A criterion for choice of technology which is confined to
 

increasing the productivity of the amount used of only one productive factor,
 

such as labor or machines of particular types, is quite misleading
 

The criteria for optimal choice of technique in developing economies start
 

from the static criterion and consist of modifications of it which arise from
 

the many problems involving time in an essential way, the statement of dif

ferent goals and the imposition of additonal constraints. In a dynamic context,
 

for eample, differences in the gestation period of production processes and in
 

their durability must also be taken into account in choosing the echnology
 

which in turn determines the relative intensity with which productive-factors
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are used. As between processes with equal input requirements and equal
 

outputs, the one with the quicker payoff is to be preferred. When a
 

faster return requires having more inputs or getting less output, again
 

an economic question arises.
1
 

If the goal is to increase the rate of growth, another set of influ

ences related to but not purely technological must be taken into account 

Different technologies which use different combinations of labor, capital 

plant and equipment and materials will give rise to different distributions 

of incomes. Each income distribution will have its own savings character

istics and, therefore, will differ in the amounts of resources which will 

be made available for further investment and economic growth. In this 

way, there may be a specific savings and investment potential associated 

with each type of technology. The choice of technology in the context 

of a developing country must take this feature as well as the immediate 

2
 
contribution to output into account0
 

The choice of technology in developing economies involves other fea

tures not generally considered in a static context. Economies of scale,
 

which do not fit easily into static economic analysis may be an essential
 

feature in a developing country. One type of technology may have external
 

effects, as in labor training, which tip the scales in its direction.
 

These issues may be illustrated and made more concrete by a few examples.
 

The recent Chinese experiment with small iron ore smelting furnaces pro

vides a frequently cited example of a technological revival supposedly more
 

suited to their conditions than the methods now generally in use as it re

quires a great deal of the abundant labor which they have. However, the
 

10 In this case the best procedure, put briefly, is that which gives
the highest present discounted value0
 

2. A substantial literature exists on this problem. The recent arti
cla: by Prof. Hollis Chenery, "Comparative Advantage and Development Policy," 
American Economic Review, Vol. II, No 1.(March 1961), pp.18-51; and the book 
by A.K Sen, Choice of Techniques, Oxford (1960), are good guides into this area. 
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experiment appears to have been virtually dropped; it is likely that
 

the process was simply physically inefficient0 The small furnaces un

doubtedly required more fuel per unit of output and possibly more capital
 

also, as well as more labor
 

On the other hand it-is not unusual to find plants embodying the
 

most modern technologies in the less developed areas, using a good
 

deal of equipment per worker and relatively little labor with a very
 

high average productivity. This may be justified on several grounds.
 

Sometimes it is argued that such methods are the only physically ef

ficient ones, or , that, even at the low wages prevailing, they are
 

economically more efficient than methods which use more of the abun

dant labor which is available. Both of these answers, if they were
 

true, would be adequate reasons, but, as stated above,,it would be
 

wrong to justify a technology solely on the grounds that it increased
 

the productivity of the workers in the plant0
1 It is after all the
 

productivity of the entire labor force and the output of the entire
 

economy which is important for development.
 

To illustrate the impact of changes in technology on savings
 

patterns the possible implications of a land reform program can be
 

cited. In some of the less developed areas of the world land reform
 

programs increase the labor intensity of cultivation by breaking up
 

large landholdings and distributing them in parcels to individual
 

families. This means that a change in technology as well as a change 

in property relationships is involved The effect may very well be
 

in such cases to increase output per acre or per hectare and total
 

l As an example of this kind of reasoning see Richard L. Meier, 
"Automation and Economic Development," Bulletin of the Atomic Scientists, 
Vol. X, No. 4 (April, 1954), ppo 129-133. 
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output, though output per man would fall. A further effect might be
 

that such an increased proportion of the total output is consumed as
 

the result of its wider distribution in the hands of the actual workers
 

of the land, and that total saving is actually'reduced. This in turn
 

would tend to impede further over-all progress by reducing the total
 

investment possible.
 

The problems of measurement are handled best in the context of 

investigation of the characteristics of particular technologies and 

so will be discussed in the next section On the other hand, the, 

principles of optimal choice of technology can be investigated and
 

established before they need to be invested with actual facts and num

bers. The logic of making optimal choices has by no means been com

pletely explored in spite of the extensive literature cited above.
 

More work is needed in order to integrate the rules for optimal choice
 

into an over-all programming framework In the present state of know

ledge the choice issue is usually analyzed for projects as if they are
 

and could be considered separately from each other and independently
 

of the over-all growth pattern of a country.
 

There are analytical tools which, when given empirical content, 

can be used to establish the consistency of various projects in an 

over-all plan These are best represented by the input-output approach 

first developed by Professor W. Leontief at Harvard University' and, 

perhaps most skillfully used in application to underdeveloped areas by 

Professor Hollis Chenery. Where input-output methods cannot be applied,
 

something equivalent has to be developed for the purpose of establishing
 

I1 'Harvard Economic Research Project
 
2. E.g., "The Role of Industrialization in Investment Programs,"
 

American Economic Review, Papers and Proceedings, Vol. 45 (May 1955),
 
pp. 0o-57. 
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over-all consistency in economic programming. The development of in

put-output type information must, therefore, be seriously considered 

in research plans for any underdeveloped area. However, it would be
 

premature to put such research on the current agenda for every country.
 

In many areas the economic programming currently required is not suf

ficiently complex or elaborate to require the full input-output ap

paratus to establish consistency In these and other cases, the quality
 

of the statistical data available may not warrant the empirical effort
 

involved. Where the data make the project feasible, various methods of
 

constructing input-output tables should be considered. These are by
 

no means completely settled in themselves so that in this, as in other
 

fields, alternative approaches should not be foreclosed by a premature
 

commitment to a particular methodt. 

The problem of optimality is logically and practically distinct 

from that of consistency. Though input-output tables Aill help estab

lish the latter. more is required for the former problem. The theoret
framework for forming policy has not yet been completed, though theoretical
 

ical/programming models exist which give useful insights and are of
 

value as partial guides. Relevant work is going on,1 but much more
 

needs to be done0 Again, for some countries, the priorities are so
 

obvious and the opportunities so limited that no highly sophisticated
 

tests of optimality and consistency are necessary For other areas
 

with greater scope for choice and action and better data availabilities
 

the problems of formulating a consistent and optimal development pro

gram are pressing ones.
 

1. Eog., S. Chakravaty The Logic of Investment Planning, 1960, 
and "The Use of Shadow Prices in Programme Evaluation," (as yet unpub
lished); H. Chenery, "The Interdependence of Investment Decisions," in 
Abramowitz et al., The Allocation of Economic Resources, Stanford (1959);
RoS, Eckaus and L. Lefeber, "Capital Formation and Economic Growth: A 
Theoretical and Empirical Analysis," (unpublished).
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The recent attempts to place U.S. economic aid on a long-term
 

basis highlight the need This country may soon be asking recipients
 

of our economic aid to prepare long-term development programs. Yet the
 

means to do this are not fully available0 Therefore, more research
 

is necessary just to get a good start0
 

The problem of optimal choice of technology can be treated with
 

the full generality with which it needs to be treated only in the con

text of complete, consistent and optimal programs. Though it will al

ways be necessary to make pragmatic compromises with inadequate methods
 

and data, the nature of the inadequacies should be recognized
 

This conclusion can be illustrated and made concrete by another
 

type of reference0 One of the sectors in which the choice of technology
 

is most important for underdeveloped areas is transportation. Trans

portation systems can be based on railroads and locomotives and rolling
 

stock of various types or highways and buses, trucks, and cars, or some
 

combination of the two systems. The choice of methods is a choice of
 

technology Yet it is obviously not one which can be made in abstraction
 

from the rest of the economy for the choice itself will determine how
 

the rest of the economy develops0 That is, it is not legitimate to
 

ask "What is the optimal technology to move so many ton-miles of
 

freight?" and then choose a technology of railroads or highways and
 

buses, and leave it at that. It is not legitimate because the answer
 

to the question will change the way the question is formulated; specif

ically it will change the number of ton-miles which have to be trans

ported to achieve the economic development specified.
1
 

Lacking a fully general way of treating the problem we may have
 

l See L. Lefeber, Allocation in Space: Production, Transport,
 
and Industrial Location (Amsterdam, 1958).
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to accept partial solutions, but that does not justify being permanent

ly satisfied with second best. There should be a major effort to im

prove the ability of countries to take into account the full ramifica

tions of technological choice: to have that choice fully sensitive
 

to the targets specified, on the one hand, and to have the choice feed
 

back and affect the targets to be chosen on the other hand The analyt

ical problems are among the most complex faced by economists. Research
 

work in this area may seem far removed from the pressing issues of eco

nomic development because of its abstraction Yet it is only by pur

suing the abstractions that models can be formulated which, when given
 

empirical content, will provide concrete guidance in particular circum

stances.
 

There are relatively few individuals working in this area and
 

nearly all of them are in academic institutions. The nature of the
 

research, which must include tentative theorizing also suggests that
 

academic institutions or private research organizations are the proper
 

location for such work. It is likely to be done best if the injunction
 

to make a contribution to development programming is clear, though full
 

scope is given for theoretical development
 

IV. Finding Technologies Adapted to the Conditions of Underdeveloped Areas
 

There are two aspects to finding technologies adapted to the con

ditions of underdeveloped areas. The first constitutes searching among
 

already known technologies; the second involves research to find new
 

technical methods especially suited to the unique conditions of under

developed areas0 Both aspects will be 'discussedbelow but it will help
 

to clarify the issues if another question is discussed first6
 

A0 Why the choice of technology is less difficult in advancdd
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than inunderdeveloped areas. 

In principle the problems of technological change in advanced 

countries are not different from those in underdeveloped areas but 

practically they are of a different magnitude. The technological 

changes occurring, or in prospect, are first of all pervasive and pro

found departures from.previously used techniques0 These have become 

imbued with cultural traditions so that a change in production methods 

requires fundamental adjustments in all aspects of the society. By 

comparison technological innovations in advanced countries are, for 

the most part, marginal changes occurring in societies more readily
 

adaptable to change. 

Secondly, technological changes in underdeveloped areas are near

ly always imported from advanced countries, The characteristic dif

ferences in the relative availabilities of the various productive re

sources in advanced and underdeveloped areas have already been pointed 

out. As a result, while some of the technological imports may econo

mize on all factors and actually be physically more efficient than 

existing techniques, other imported techniques may very well economize 

on the wrong factors. For example, while it may make eminent good 

sense to substitute capital equipment for U.S. labor at three dollars
 

an hour, it may not be sensible at all in other countries where equiv

alent labor is, say, three dollars a day, or three dollars for two days, 

or even less 

Technological change is a more obvious problem in the less devel

oped areas and attracts more attention and greater pressures. It is
 

done more consciously, more publicly and more often under government
 

control if not under its direction In advanced countries it occurs
 

regularly with less public attention and seldom with government inter
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ferenceo
 

Not only do the less developed countries face more difficulties
 

in adopting changes in technology than do the economically more advanced
 

countries, they have much more difficulty in generating new technologies
 

especially suited to their conditions0 The overwhelming part of the
 

research and development which is currently going on to develop new 

technologies is in advanced countries and directed toward their con

ditions0 The amount of technological research directed especially at
 
1 

the problems of underdeveloped countries is virtually negligible0 

The research facilities in the less developed countries are them

selves quite limited while research in the advance areas is directed 

to their own technical problems. The relative porerty and slow growth 

rates of the less developed countries means that they have not con

stituted a substantial -marketwhich has warranted the attention of those
 

private companies which sponsor technical research Lack of knowledge
 

of the needs and potential requirements in such areas has also contri

buted to their neglect. Academic research in the advanced countries
 

is preoccupied mainly with problems in the forefront of scientific and
 

engineering sophistication. Rightly or wrongly the applications are 

directed primarily at the conditions found in the already developed 

countries. 

It should, therefore, not be surprising that finding and imple

menting appropriate technological changes include some of the most
 

difficult problems in economic development0 However, these problems 

once identified are, themselves, amenable to research. 

lo The national scientific research institutes such as those of
 
India and Pakistan do concern themselves with these problems to some 
extent. 
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B. The present state of knowledge about technology.
 

In spite of the central role which technology plays in economic 

theory, in general, and in development theory, in particular, economists 

actually know relatively little .about it, though it is customary to 

assume a lot. For example, the degree of vLriability of inputs of pro

ductive resources is an important aspect of a number of significant
 

issues of economic development such as the feasibility and desirability
 

of balanced growth. Yet there are few available facts on the extent 

of input variability, Likewise, economies of scale in production are 

widely admitted to be an important consideration in development0 let 

there is relatively little information of the specific and quantitative 

character necessary to be useful in understanding and assisting develop

ment. External economies and differences in the technological character

istics of the various producing sectors are also frequently cited, but 

factually elusive phenomena. The importance of training labor with the 

skills required to modernize production is well recognized and education 

programs are prepared with that objective in mind. In fact, however, 

there is almost no data generally available which specifies the precise 

amounts of the various skills required to operate different kinds of 

technologies0 In the absence of such information much of educational 

policy amounts to calling for more of all types of educated labor0 

While it is true that more of all types of education is necessary for 

development, there are certainly differences in the degree of urgency
 

of the requirements for some skills as compared to others0
 

Though economics has been relatively successful in preparing
 

a framework for the analysis of the relative suitability of altern

ative techniques of production and in generating the right questions
 

which need to be asked about technology in order to make choices
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among alternatives, economists have not gone very far in answering the
 
0!
 

questions. This has not prevented the formation of quite strong views
 

on the factual issues. As a matter of faith some economists insist that
 

there must be a wide range of variability of inputs into any productive
 

process0 Less frequently the reverse is held to be true: that there
 

is no effective choice whatsoever. Similarly strong and opposite views
 

exist on the importance of economies of scale and "texternal effects,"
 

with relatively little specific information on these issues.
 

The existing engineering literature in turn provides relatively
 

little information of the type desi.'edo The relevant part of this lit

erature is that dealing with the design of production processes and most
 

of this is concerned with the principles of some particular aspect of
 

a production system. Complete working specifications with all the in

puts and outputs described in detail are almost never available.
 

Though there are many examples of the effective transfer of tech

nology from advanced to underdeveloped countries by engineers and 

businessmen, there are many other examples of application of inappro

priate technologies. There is a tendency among some engineers to be

lieve thatthe ":best practice'? in the UoK. or Switzerland or the United 

States is the best practice everywhere. It is understandable that en

gineers whose experience has been mainly or exclusively in the context 

of advanced countries should not fully appreciate the economic signif

icance of the application of different technologies in less developed 

areas. Moreover, it is naturally easier to reproduce existing designs
 

than to start from scratch with a complete re-thinking and re-working
 

of the technology of some process0
 

There are tendencies also in business organizations which would
 

lead to the implementation of inappropriate technologies in the less
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developed areas0 Among the indigenous business leaders there is often
 

an inclination toward a kind of conspicuous emulation of technology
 

which brings them to adopt the latest and most "up-to-date" equipment 

rather than that best suited to local conditions Among foreign in0 


vestors one frequently finds attitudes similar to that found in some 

engineers that "best practice" does not depend on the locality. More

over where there have been successful adaptations of technology to
 

local conditions it is only very rarely that these are written up in 

the detail necessary to permit consideration of their transfer to other 

relatively underdeveloped regions0 Thus there is relatively little 

business literature to which one can refer for guidance.
 

The particular difficulties of this research area may be illustrated
 

by comparing it with the extensive empirical research which has 'been
 

done on consumer saving and spending patterns. A wealth of detailed
 

information about consumer budgets at various levels of income and in 

urban and rural areas exists not only in advanced but in many of the 

less developed regions as the result of the collection of national
 

statistics and sample surveys of budget patterns0 Certainly the infor

mation is not completely adequate any place, but enough has' been gener

ated to permit this to become a major field of economic research Un

fortunately national statistics are nowhere available with the detail
 

necessary to yield information about technology upon which choices
 

could be based. It is even doubtful that macroeconomic data are useful
 

for this purpose though undoubtedly significant for inferences about 

the aggregative influences of technology and changes in it0 1 On the 

microeconomic level, no survey technique similar to the household 

1. R. M. Solow, op.cit. supra, and R. S0 Eckaus and L0 Lefeber, 
opocito supra. 
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budget studies can be -applied to the study of technology. Though
 

consumer budget studies are expensive, the responsiveness of consumers
 

as well as other features of the problem, such as the convenience of
 

general categories of consumption, make mass surveys feasible. Business
 

firms, on the other hand, are notoriously close about their affairs and
 

for understandable reasons. Moreover, the heterogeneity of inputs and
 

outputs makes the collection of data more difficult Comparison is
0 


also more difficult due to the different impact of local production
 

conditions, firm organization, past technological adaptations and so on.
 

Yet the type of information essential to understand and assist
 

in the transfer of the most useful kinds of technology to the less
 

developed areas is information at the microeconomic level. Both the
 

aggregative and input-output research mentioned above would also be
 

more useful if this type of additional information were available.
 

The increasingly obvious need for information about technology
 

is spurring research by economists though the work is still at the be

ginning. Some of the studies at the macroeconomic level have already
 

been mentioned. More of these are necessary, yet by themselves they
 

cannot penetrate to the causes of the changes which they observe, at
 

least with type of aggregative data now available
0
 

Input-output tables and their associated empirical studies on
 

"technological coefficients" are useful tools of research and program

ming as pointed out in Section III above0 Yet such technological co

efficients are not revealing about production processes at the firm
 

level as they are again too aggregative, combining as they do many
 

different types of firms and products0 It is even somewhat mislea4ng
 

to call the numbers in the input-output tables "technological" coeffi

lo See the "Report of the Meeting of the Expert Working Group on
 
Industrial Development Programming Data," Division of Industrial Develop
ment, United Nations, New York (May 17-19, 1961).
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cients. They reflect many other than technological influences as, for example,
 

the degree of vertical integration in plants and the amount of subcontracting
 

which occurs in a particular industry.
 

Agriculture is classically the sector in which there has been the most 

work on the detailed characteristics of particular types of production and the 

alternative inputs required, Investigators in this area have also occasion

ally extended their interest to related food processing operations.1 The 

work in this area is by no means done and there are particular deficiencies 

in the research on the types of agriculture found in underdeveloped areas. 

Moreover, since local conditions are to such a great extent controlling in 

this sector, there is a greater need for matching the researchuto the particular 

situation. The investigation of disguised unemployment ih agriculture in the 

South of Italy, which was sponsored by the Italy Project of the M. I. T. Center 

for International Studies, is an example of the application of survey methods 

to a problem closely related to the resources and technologies available there. 

In the area of industrial technologies, the Netherlands Economic Institute
 

at the instigation of Prof. Tinbergen has adopted a fundamental approach and
 

has turned out studies on woodworking, weaving, and lathing. This Institute 

as well as the Division of Industrialization of the Department of Economic
 

Affairs of the United Nations have studied in detail particular construction
 

and earth-moving processes. The Economic Commission of Latin America in 

cooperation with the Division of Industrialization is currently investigating 

alternative methods of investigating the technology of industrial sectors to
 

1. See, for example, W. H. Nicholls, Labor Productivity in Meat Packing 
(Chicago, 1948). 
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provide information in the forms most useful for implementation of industry in
 

the less developed areas. One approach currently being followed is an extension
 

of the process analysis first developed at the Rand Corporation by Hoffenberg,
 

Manne, Markowitz, and Rowe. This is a research procedure which begins by 

measuring inputs at the most basic level of industrial processes. Since it
 

is such a fundamental approach we shall have occasion to return to it below.
 

The Center for International Studies at M. I T. has had a continuing 

interest in this type of research. Work done there and sponsored also by 

Brandeis University and financed by the Rockefeller Foundation, though based 

on U. S. data, is intended to provide information which will be useful in the 

less developed regions. A study of labor skill requirements, which is quite 

far along, when adapted to such areas, can provide the basis for detailed 

recommendations for educational and vocational training. This is also the 

purpose of the study of foundry processes which has been started. In addition, 

economists have been exploring with members of the engineering faculty the 

possibility of establishing a group to develop new technologies or new adapta

tions of old technologies especially suited to the conditions of underdeveloped
 

areas.
 

Another type of work which deserves mention is that done by the Stanford 

Research Institute on small industry. Their published studies are not confined 

to consideration of the most appropriate technology and, in fact, do not 

generally treat this subject at great length.
 

In addition, the work of I. C. A. itself in providing engineering
 

assistance and helping to improve technical standards should not be slighted.
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C. Research needs and methods for finding suitable technologies.
 

It is useful in tackling a problem which one knows in advance to be
 

complex and hedged about with conceptual, empirical, and policy restrictions
 

to state clearly both objectives and the optimal empirical information. Though
 

these may not be fully achievable, if they are kept in mind, they point the
 

directions in which to try to move and help in assessing the significance of
 

the inevitable compromises.
 

The economist hag long known what data should be aVailable in order to 

make the best possible decisions regarding the use of technology, One ought 

to know the full range of alternative technologies. Referring to the termin

ology developed at the beginning of this section, the optimal set of information 

would be that which gave in quantitative terms all the productive resources 

required to achieve each output level. This would necessarily include speci

fication of the time pattern of inputs and outputs.
 

The optimal set of information may be unobtainable but stating what it 

is helps to indicate the type of research which should be done. It should in

volve quantitative investigation of alternative technologies. Even if the 

complete range cannot be known, the investigation ought to be pushed toward 

the more intensive use of the more abundant factors in underdeveloped areas 

and away from the scarce factors. Since the relative availabilities of pro

ductive resources will vary from area to area and from time to time, the study 

of technology must -be.a continuing program of research but a major initial 

effort can cover much of Jheonjacessaryg'ound. 

Fundamentally there are two approaches to such studies. One is the
 

investigation of actual production systems which have been or are now in
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operation. The other is the design of alternative production systems, which 

amounts to simulation of production processes. These approaches are actually 

complementary and reinforcing though each has its own set of advantages and 

disadvantages. The former has the special virtue of realism. It impels the 

investigator to consider issues which might otherwise have been passed over. 

It may also reveal the reflexive or feedback effects of economic and other 

social forces on the organization of the production process itself. It re

quires an accounting of both inputs and outputs sed this in turn implies a 

previous study of the production process to determine the set of categories 

and measurements which will best reflect the output mix, the input components 

and so on. 

Real systems always involve adaptations to local conditions and may 

reflect a quite -special set of practices. It may also be difficult first 

to find and then to measure the inputs and outputs for the variety of tech

nologies actually in operation. This suggests the advantage in combining 

such studies with simulation or design of production processes using differ

ent combinations of inputs. Once a simulation model is set up it can yield 

information over a wide range of alternative methods and of alternative employ

ment requirements of various types of skills and various material, equipment, 

and power inputs. On the other hand, however assiduous the attempts to re

produce the conditions likely to be found in the less developed areas, simu

lation necessarily involves some abstraction. While that also widens the
 

scope and generality of the conclusions in one sense, it decreases their
 

immediate applicability.
 

This isnot the occasion to enter into the details of measurement,
 

but it is useful to describe briefly just a few of the conceptual and
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practical problems involved in order to indicate more precisely the nature of
 

the studies contemplated.I In some industries the outputs are reasonably
 

homogeneous or have some common feature so that they can be converted into
 

comparable units. In these cases it is feasible to make comparisons of
 

inputs on a plant basis and the problems revolve around finding the input 

categories which will reveal the significant variations in technology Though 

concerned with a different problem, and, therefore, not providing the detail 

desired for the present purposes, the estimates of capital coefficients by the 

Office of the Chief Economist of the Bureau of Mines provide an excellent ex

ample of this approach. These studies Were based on records of existing plants 

and were centered on mineral extraction and processing. For each "product," 

the amounts of each type of input necessary to expand capacity by one unit were 

computed. The capital coefficients computed from these studies are, of course, 

only one of the items of information desired as a basis for considering a trans

fer of technology. The studies provide good examples of methods of resolving 

product and input comparisons. However, they also indicate the inadequacy for 

our purposes of studies based-on existing designs alone, as there is no basis 

for supposing that these designs are generally optimal for underdeveloped 

countries 

There are industries in which the product is quite heterogeneous so 

that it is difficult to find a high common denominator in the comparison of 

1. For details see R o S. Eckaus, "The Choice of Technology in Economic 
Development," Center for International Studies, M. I. T. and The Economic Weekly, 
Vol. XIII (Feb. 1961), pp. 197-202, Bombay, India, and "On the Methods of 
Investigation of Factor Proportions," Center for International Studies, M. I. T. 
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inputs and technologies, The answer then is to turn to an examination of the
 

particular subprocesses involved and to compare inputs on this basis. The
 

output of metal machining shops is quite varied, for example, though they use
 

many of the common cutting, grinding and forming processes. In this sector 

a comparison of technologies at the process level is likely to be the most
 

rewarding approach. One of the best examples is "An Analysis of Machine
 

Tool Substitution Possibilities," by A. J. Rowe and H, Markowitz.1
 

The objective of the studies proposed here is to create, in a readily
 

usable form, a body of knowledge of alternative technologies which, though
 

not exactly fitting any particular case, would indicate concretely the range
 

of technological substitutions possible. Though it is commonly said that
 

scientific and technical knowledge is universally available, this is an under

statement of the real difficulties.-of obtaining such information in the less
 

developed areas. Though the fundamental principles may be known, knowledge
 

of their most effective application and organization is not easy to come by.
 

The purpose of organizing the sttdies described and obtaining the technological
 

knowledge is precisely to speed the transfer of this applied information.
 

Though theoretical issues will undoubtedly be involved in the studies
 

of technology suggested here, these need not be expressed when the results
 

are made available to overseas aid missions. The material must be presented
 

in a way in which local engineers and businessmen can understand the suggestions
 

made. Guidance should also be supplied for testing whether the suggestions
 

are appropriate in the local conditions and for exploring the possibility of
 

other, still better adaptations. The studies call for considerable ingenuity
 

whatever the method used. Dogmatism about techniques should be avoided so that
 

1. Rand Corporation ( June 30, 1953).
 



E-30
 

there is as much chance as possible for optimum adjustment to local factor
 

endowments along the lines discussed earlier. However, the argument for such
 

adjustment is not meant to prejudge the issue as to whether or not the most
 

advanced technology available is or is not appropriate for use in the less
 

developed regions, In some lines of production and in some areas it may
 

very well turn out to be so because of the tremendous production rates which
 

can be achieved. In other sectors it may not be so. The argument here is
 

primarily of the necessity for having information upon which to make a judgment.
 

The engineer must eventually be the source of the technical information
 

necessary, but in developing this information cooperation between the engineer
 

and the economist is essential The economist lacks the basic technical in

formation necessary to establish the most effective set of categories and to 

measure inputs and outputs in ways which will facilitate comparisons. On the 

other hand, the engineer can profit from the help of the economist in deciding 

in which directions, in terms of saving scarce resources, the design of pro

duction systems should be pushed, 

The studies may be organized and distributed in a variety of ways.
 

Bound handbooks suggest a rather more definitive treatment of a :technical area
 

than may in fact be feasible in the face of the many new situations which will
 

undoubtedly arise, Loose leaf files to which new case studies and designs 

may be added as they 'are developed provide a means of collection and dissemina

tion of technological information which is moie in accordance with the probable
 

pattern of its accumulation,
 

One source of information which should certainly be tapped and made
 

more widely available is the experience of technical assistance personnel in
 

the overseas missions. Working as they do with-actual problems and adaptations
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of technology, they may provide valuable ideas if their experience is properly
 

collated into a general file. To be most valuable the information should, as
 

with other studies, be quantitative, in nature. One should hesitate in suggest

ing additional paperwork for overseas officers; intensive interviews provide a
 

research method less demanding on them and probably capable of better results.
 

The types of studies recommended as important for one area will be less 

so for another, Agricultural development is important everywhere. This sector 

probably already has more information in the requisite form than any other sec

tor though additional effort in collecting and organizing the material is un

doubtedly necessary Civil engineering projects of various types are also of 

general importance and much more work on alternative construction techniques 

is desirable.2 Housing and other types of construction are also of great sig

nificance and deserve more ingenious study. Again a great deal of information 

already exists which needs to be collated but original studies on the potential

ities of local building methods and materials would also be desirable. Trans

portation is another sector in which the implications of alternative emphases 

on road and rail technologies are by no means fully understood though of very 

1. Examples of the use of such techniques for other purposes are in 
J. Montgomery, "Field Organization, Administrative Relationships and Foreign Aid 
Policies," Public Policy Vol. 10 (1960), C. J. Friedrich and S. Harris, eds.; 
"Political Dimensions of Foreign Aid," Tradition. Values and Socio-Economic" 
Development R. Braibanti and J. J. Spengler, eds, and Politics of Foreign Aid: 
An Analysis Based on American Experience in Southeast Asia, forthcoming; also a
 
recent project by the Center for Development Research and Training of the African
 
Studies Program of Boston University.
 

2. See United Nations) Department of Economic and Social Affairs, Industri
alization and Productivity This journal has had several articles relevant to this
 
subject.
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great importance. A listing of research topics and the assignment of priorities
 

is a preliminary step deserving special thought
 

An aspect of production methods which requires special attention is the
 

labor skill requirements. Labor skills themselves are one dimension for substi

tution of productive resources and are relatively scarce even in the less
 

developed areas in which labor, in general, is quite abundant. Skills are in
 

many ways like capital resources yet, because of the methods of creating this
 

type of capital and its other unique features, they require special considera

tion. For example, because of the inalienability of labor it is likely that
 

there would be underinvestment in education and training if all of it were
 

left as a "business" decision That is why it is necessary to have an overall
 

judgment on the education and skill requirements associated with different
 

types of technology. This is not a suggestion for research on the methodology
 

of education but for research on what kinds of education and training are neces

sary for the labor force in the less developed areas, using the technologies
 

best adapted to their conditions Relatively little work on this latter subject 

has been done in spite of its significance but there is an increasing amount of 
1 

interest in this area0
 

In some sectors or aspects of the economy so many different industries,
 

types of production and aspects of economic life are bound together that what
 

is required is an overall, or "systems" approach or what the economist calls a
 

model of "general interdependence." Without such an approach essential features
 

are lost. Transportation and location of industries provide a good example.
 

Separate studies of the technology of transportation are necessary as described
 

above but they are less useful piece-meal than in a general approach which
 

1. See R. S. Eckaus, "On the Comparison of Physical and Human Capital,"
 
Center for International Studies, M. I. T.
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encompasses not only the technology of particular processes but their economic
 

relations with the location of industrial and population centers,
 

This suggests another rtlated area which calls for a comprehensive 

approach: urban studies. Here again many specific studies of alternative 

technologies are required. The need is particularly pressing because of the 

rapid rate of urbanization which is occurring and the high costs of the various 

urban services required, Technologies and designs for the various aspects of 

urban life have been transferred from advanced to less developed areas almost 

without change, It is possible that such transfer is warranted, that no other 

organizations and technologies can be found which would be more economical in 

terms of the resources available, On the other hand, studies of urbanization 

problems from the point of view of the economist are relatively scarce and 

much more needs to be done in the way proposed here by measurement of inputs 

1

and outputs, 

Of the studies proposed here some are necessarily quite large and others 

can be subdivided in many parts. Studies of many technological processes can 

be done on a small scale whereas other processes and issues such as those of 

transport or urban problems, involving many facets of economics and technology 

as they do, must necessarily be on a larger scale, For some of the studies 

academic or research organizations can be used quite efficiently and may be 

particularly suited to the more theoretical investigations. At least partial 

Imowledge of the topics discussed here and the competence to do more research 

1. As an exception, see the studies jointly supported by SVIMEZ and 
the Italy Project of -the Center fo' International Studies on municipal costs 
in cities of various sizes, 
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is widely distributed. Therefore, for the most effective use of the available
 

research potential, it is suggested that research on particular types of
 

technology should also be dispersed, though special responsibilities may be 

assigned to particular organizations especially where a broader range of pro

blems is involved.,
 

Such dispersal of research imposes more stringent requirements on the
 

central organization for coordination, planning, and collating all the studies. 

As pointed out above, the foreign aid organization is itself a potential source 

of useful information on technology. Therefore, it seems necessary that a 

research organization should be developed within the foreign aid administration. 

Its functions in this area would include planning and supervision of research 

projects subcontracted to private individuals and institutions as well as 

collection and collation of data from internal sources. There is no intention 

in these proposals that such a research unit be foreclosed from having a wide 

scope. The suggestion is only that the potential of the research personnel 

committed to academic and other institutions should be mobilized as fully as 

possible. 

The development of new technologies or adaptation of old technologies
 

for the less developed areas poses different problems than the survey and
 

measurement of existing methods of production. The finding of new techniques
 

requires scientific and engineering projects, though they will be done most
 

effectively with the cooperation of economists. Reasons for the relative
 

neglect of this type of scientific and engineering research were set out above.
 

Certain common difficulties arise in the contemplation of this research area
 

by engineers and scientists. Due to lack of familiarity they do not identify
 

the crucial problems to their own satisfaction and do not always fully appreci-


I.. 
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ate the inapplicability of existing technologies. To engineers and scientists 

in industry and in academic faculties who are accustomed to work for specific
 

"customers," the lack of a technical statement of the problems creates an
 

aura of vagueness in objectives to .whichthey are not accustomed, Finally,
 

and quite importantly, there have been no sources of funds for sponsoring re

search on the technical problems of underdeveloped areas and, therefore, no
 

effective way for these problems to compete for research time and laboratory
 

space. This type of research has been virtually neglected, in large part be

cause the availability of funds for research on national defense and sophisticated
 

production systems has monopolized the available resources. However, there is
 

an increasing amount of interest in the technical problems of underdeveloped
 

areas by both the research organizations of private companies and academic
 

engineers and scientists,
 

The terms of reference of research to find new technical methods may
 

be defined in broad or narrow terms depending on the skills and interests
 

and facilities available, At M. I. T. members of the Center for International
 

Studies and the engineering faculty have conferred on .aprogram of research
 

on the development of small scale energy sources for underdeveloped areas
 

which would cover a range of engineering fields, On the other hand, such a
 

specific project as the preparation of a fish powder as a dietary supplement
 

has also been discussed tentatively. Implementation of this research now de

pends primarily on the availability of funds for the purpose. 

Most of the research of this type might best be done outside of govern

ment in existing academic and private facilities, again because of the commit

ment of personnel to these institutions. That would not foreclose a certain 

amount of direct effort by a government agency. In any case to stimulate, 
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organize, and supervise this engineering research a high level of technical 

and scientific as well as economic competence must be created in the foreign 

aid organization. 

An undertaking by the U. S. government to sponsor research for the 

improvement of the conditions of the less developed regions would make a 

direct contribution to our foreign aid effort. It would also stand as a 

symbol of the commitment of some of our best minds and research facilities 

directly to foreign assistance. By example and direct cooperation it might 

influence the scientific and engineering talent in the underdeveloped areas 

to attack their own problems more vigorously. Certainly no miracles should 

be expected or promised. There are no cheap and easy ways to prosperity 

but it may be possible to increase substantially the potential-rate of 

development by creating technologies particularly suited to the less developed 

areas rather than by simply transferring technologies designed for the most 

advanced countties and different economic conditions,
 

Such a mobilization of our engineering and scientific resources in
 

this country should be related to the previous research projects proposed
 

on the investigation of existing technologies. The latter will undoubtedly
 

throw up research topics and stimulate development along new lines.
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V. Research on Problems of Implementing Technological Change
 

Implementation is often not a problem which is, for practical purposes,
 

separate from those of finding and choosing among alternative technologies.
 

The latter activities are usually undertaken by a public or private entrepreneur
 

only when there is a clear prior commitment to act upon the choice made. On the
 

other hand, lack of entrepreneurship is a commonly observed phenomenon even when
 

the potentialities of alternative technologies seem to have been well established.
 

In these latter cases, the problem of the implementation phase emerges as a 

distinct issue.
 

In turning to this issue the present discussion will be confined to the
 

organizational and social and psychological aspects of it. The barriers to
 

implementation of new tecbnology which are created directly by such economic
 

constraints as, for example, the shortage of savings and foreign exchange and
 

high interest rates, will not be dealt with here. In view of the central place 

these problems have had in economists' discussions of foreign assistance 

programs there should be no danger that inadequate appreciation of them will be 

assumed if they are omitted from consideration at this point. Likewise
 

implementation depends on the availability of particular skills in the labor 

force and this in turn suggests the usefulness of research on labor training 

programs and skill requirements as was mentioned earlier. Another paper at this 

conference is directed to these problems so they also will not be discussed here. 

A. The social barriers to technical change
1
 

Widespread reluctajce to adopt new technologies even those whose superiority
 

seems overwhelmingly obvious, is a commonly observed phenomenon. It is often
 

1. In this section I rely in part on the research of Prof. Everett Hagen of
 
the Center for International Studies, M.I.T. (see for example "How Economic Growth
 
Begins: A General Theory Applied to Japan," Public Opinion Quarterly, Vol. XXII,
 
No. 3' (Fall 1958) pp. 373-390). Prof. Hagen is, of course, not responsible for 
my interpretations. 
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attributed to "backward" or "irrational" ways of thought which can be changed 

only in the slow process of education and modernization of societies. On this,
 

two types of observations must be made. First of all, there ought to be
 

a healthy respect for local skepticism of new methods. "Peasant wisdom" is, 

to be sure, sometimes only ignorance and superstition. Sometimes, however, it 

turns out to contain an important kernel of truth. The examples of the former 

can be multiplied; beliefs that certain foods are poisonous, that only a particular 

crop can be grown on particular lands and so on. But examples can also be cited 

of projects which have foundered on the very difficulties predicted by local 

producers.
 

Objections to new and thoroughly tested procedures are often encountered
 

which apparently can be nothing else but irrational once appropriate investiga

tions have been made of the technical objections of local producers. To this
 

a second response is required. There must be a full appreciation of the 

disruption of life which is caused by new technologies. These are important 

even in those advanced countries which might be expected to have adjusted to 

change as a way of life. One has only to mention the dislocation and uneasiness 

in many cities of the United States due to the current wave of automation of 

production processes. In the less developed areas, where technological changes
 

disrupt a traditional society which is often without flexibility and the means
 

to adjust to change, the threat is very great. In the face of this threat, it
 

is natural that 'bhere should be a reluctance to embrace the enemy. 1 

It is convenient to tlk of the disruptive effects of technological change
 

on society as a whole but this is only a useful generalization of what it does 

to groups and individuals within the society. If they are in fact desirable 

changes, the new technologies will permit cheaper-production than would otherwise
 

.1. The volume by Edward H. Spicer, ed., Human Problems in Technological 
Change: A Case Book, New York, 1952, is full of such cases.
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have been possible. However, they will seldom, if ever, be confined to products
 

entirely new and complementary to those Uready produced. Thus, these changes
 

are bound to displace workers, destroy existing market positions and disturb 

established social relations. There is little point in claiming that the over-all 

economic growth which is engendered will make everyone better off on balance or 

permit adjustment into new lines of investment and labor. Though that hopefully 

would be true, the danger to the displaced individual is immediate and pressing. 

The reward is tentative and distant and there are at best only slim reserves 

which can act as a cushion for the adjustments required. 

Self-interest is not defined narrowly in terms of economic improvement in 

any society, but in terms of the total adjustment to the community. Where status 

depends on or can be achieved ]y material advancement, technological change 

which achieves it will be attractive to some people at least. But where status 

is associated primarily with other features of social adjustment, technological
 

change may even be abhorrent. For example, there are places in which the 

landowner or owner of an industrial firm is expected to act as the benevolent 

patron of his working force, to be a kind of super father figure. In such
 

circumstances to introduce a technological change which would displace part of 

his labor force, would expose the owner to profound social criticism, so much 

so that he may not even be able to conceive of such an. innovation. 

This suggests another aspect of technological change which needs to be 

stressed. Not only does it often require new skills but it requires that new 

roles be filled. There may have been no exact counterpart in a society for the 

function of a supervisor or a foreman in a plant or even for a solitary worker 

at a machine. So the technological change may demand economic functions from 

the labor force which have not previouslybeen performed. The inability of a 

society to adjust easily to these new requirements is another barrier to the
 

implementation of technological change. ,Social prestige is often, but not always,
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associated with economic functions. The criteria/by which social prestige is
 
by which the new economic roles are fi ed and, therefore. the criteria 
distributed as a result of a new technology are likely to be completely alien 

to a traditional comunity and another source of hostility to technological change. 

We need not go far afield to find such patterns of behavior. The impact of the 

accelerating economic development of the South on race relations there provides a
 

good example. 

This suggests the significance of-Prof. Hagen's argument that the 

innovators of technological change in the less developed areas are most likely
 

to come mainly from groups in the society which, for one reason or another, are 

disaffected. They must, of course, at the same time have effective opportunities 

to become innovators rather than being so completely suppressed as to have become 

more or less passive. We need not go into the detail of Prof. Hagen's theory 

of personality adjustments to appreciate these conclusions. However, if 

technological change becomes associated primarily with such disaffected groups, 

that in itself may create another barrier to such change. 

Self-interest has a powerful logic which can lead to a correc-t intuition
 

of the indirect as well as direct effects of a particular technological change.
 

Thus, many forces of a community are likely to be mobilized against it as its
 

pervasive effects are perceived. These cannot be concealed or denied; they are,
 

in fact, part of the object of technological change. It is disruptive and 

destructive of the status quo in spheres beyond the purely economic. It is 

unsettling; that is the social essence of it.
 

There is no point, therefore, in denying the existence of psychological and
 

social barriers to technological change or in underestimating their importance 

by reducing them to "irrational" or "anthropological" quirks. They are real and 

rational in the total social context. Since they cannot be bidden or denied 

the only recourse is to try to understand them in order to predict their effects
 

and to smooth the adjustments required. 
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B. Research possibilities on social barriers to technological change. 

It has long been a complaint of some anthropologists and sociologists 

that their advice has not been asked about problems of development. This is 

partly because the questions which should be addressed to such specialists have
 

not been obvious and partly because such specialists have not been. concrete
 

about What questions they think are important and can be answered by them. 

These are, however, the specialists who should be asked about the significance
 

of cultural barriers to.particular technological changes and the means of 

facilitating such changes. Their responses must be based on accurate knowledge 

of exactly what the changes entail in terms of changes in the quantity and 

quality of the labor force required, organization of work and so on. 

Information from the detailed studies of technology suggested in the preceding 

section would therefore be essential in this connection.
 

In retrospect it has been possible for sociologists and anthropologists 

to say, for example, that a wage system would not work in a particular area 

because the workers were only interested in earning the price of a wife, after 

which they quit. Presumably it would be possible to make predictions about 
is 

the labor force as well, Research/undoubtedly required to develop methods
 

as well as a body of reference knowledge. Here again it would pay to arrange 

close coordination with the engineers and economists measuring and developing 

technology. 

Another-useful type of research would be on the sources of the 

innovators who emerge to introduce new technologies. This may reveal some
 

patterns of social mobility which are more acceptable than others. For 

edmple, in many of the less developed regions participation in industrial
 

1. An interesting start along these lines has been made by S. H. Udy, Jr., 
Organization of Work: A Comarative Analysis of Production Among Nonindustrial 
Peoples (New Haven, 1959). 
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or 	mercantile activity carries less social status than entering a professional
 

career. This means that a law or'an engineering education may become the
 

route of ambitious individuals who wish to satisfy the social status require

ments of a career but also want the material success obtainable from tech

nological innovation, Relatively little is known about such patterns of
 

movement More knowledge would lead to a better appreciation of the social
 

function of various types of education and the relative significance of their
 

encouragement.
 

C. 	Experiments with institutional arrangements which facilitate
 

technological change.
 

There are a variety of difficulties in improving technology which
 

may be lumped under the heading of institutional or organizational problems.
 

Wide dissemination of knowledge is one such problem. Handbooks and
 

files may contain much useful information which may be applied only slowly
 

in the absence of effective demonstration. Therefore, some effort in experi

mentation with alternative methods of spreading knowledge is desirable. The
 

method of establishing model farms in agriculture for demonstration of tech

niques is well-known. These have sometimes been criticized asiunrealistic
 

in their use of equipment of methods not feasible in typical local farm
 

conditions, There should be a continuing experiment to find organizational
 

approaches which, on the one hand, will be most faithful to the local context
 

and, on the other hand, make the best use of resources generally available
 

to the typical farmer.
 

It would also be worthwhile to experiment with this demonstration
 

method in industry as well. There are ample historical precedents or analogies,
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for example, in the development of Japan, for the practice of governmental 

firms playing a pioneering role in industry before giving way to private 

firms. Though industrial institutes and classroom training programs can be
 

useful, they would be even more useful in combination with practical experience
 

with particular technologies. In this sector also, there should be special
 

care to reproduce for such model firms the conditions generally found in the 

industry in terms of the typical resource availabilities 

A related proble!m is the development of pilot plant facilities to test 

operationally new techniques developed in laboratories or considered for 

transplanting from different conditions. Lack of such facilities can be a 

major bottleneck in the implementation of new technologies. In considering 

this particular difficulty it would be most useful to have information based 

on the various ways in which it is resolved not only in the United States 

and other advanced countries but in less advanced areas as well.
 

In applying new technologies, adaptations to local conditions are nearly 

always necessary. There are "bugs" even in the most carefully planned pro

duction systems, These obstacles in achieving full-scale operation and 

effective use of resources are likely to be particularly important in under

-developed countries since so many of the production organizations and types 

of outputs are relatively new and engineering skills by comparison rare. 

This suggests the usefulness of having on tap a corps of consultants to whom
 

the local technical problems could be posed as they arise. In this the foreign 

aid administration might best act as a clearing house, matching inquiries a

gginst expertise rather than hiring a permanent staff of such consultants. 

However, to be a reliable clearing house it must develop efficient means of
 

reporting such problems and of finding the expert advisers A variety of or

ganizational methods are possible here and again research to determine which are
 

most effective would be a desirable preliminary step.
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There are many training or development programs for personnel at all
 

levels, from management to semiskilled labor, which are being sponsored by 

the Uo S. foreign aid administration. These are undoubtedly filling a press

ing need and there probably should be more of them. There is, however, also
 

a need for better understanding of general and vocational education methods.
 

A review of the literature in this country indicates that there is in fact
 

relatively little understanding of vocational education methodology in this 

country in spite of the considerable amount of vocational education being 

undertaken. To be specific, there can be no doubt that effective vocational 

education methods exist, but there is little appreciation of their relative
 
1 

efficiency. This is certainly an area which warrants a substantially ex

-parded research program.
 

D. 	The role of foreign investments and consulting firms in implement

ing technological change.
 

Foreign investment has been one of the most significant carriers of 

technological change from the advanced to the less developed areas. Without
 

judging the question as to whether the choice of techniques has always been
 

optimal or the methods of implementation most effective, there can be little
 

doubt that a considerable amount of experience has been accumulated. This
 

must surely contain useful lessons if studied systematically and within a 

framework which would permit comparisons with other types of data. For cer

tain 	industries and aspects of technological transfer, such studies should 

have 	a high priority, A number of fruitful research areas spring to mind: 

case studies on problems of opaqning new plants, evaluation of choice of
 

technology and evolution of special adaptations are examples,
 

i1 	 See Matthew Radom, -'easuring of Training,' Conference Reort1. the Results 

Sixth Annual Institute for Training Specialists (May 284Tune 1, 1956), pp. 93-99.
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There are other types of study which require comparison of plants in 

different countries. For example, it has been claimed that there are differ

ences in the qualities of thelabor force in-different countries even when 

it has had similar training, become urbanized, etc. One difference may be 

in the intensity or consistency of application of workers, Such variations, 

if they exist, should surely be taken into account in the choice of technology 

to be implemented, Yet this accounting can be done adequately only when 

quantitative information is available. One way of obtaining such estimates 

under more or less properly controlled conditions is by observation and measure

ment in foreign plants of enterprises using approximately similar production 

methods. 

Since foreign investments often have a somewhat unique identification
 

in the less developed areas it might also be possible to study the diffusion
 

of technology by movement of workers from these enterprises. This type of
 

movement of workers is recognized as an important factor in spreading techno

logical change but the factors controlling it are inadequately understood at
 

this point.
 

Modern technological knowledge is undoubtedly concentrated in the 

business enterprises of advanced countries. It is probably also true, though
 

perhaps to a less degree, that the ability to adapt technology to the special
 

conditions of the less developed areas is centered in such enterprises. This
 

knowledge is much less than fully utilized abroad, however, due to the sus

picion of direct foreign investment and the uncertainty engendered which dis

courages such foreign investment. One of the results has been that, while
 

the role of the production enterprises of advanced countries in transferring
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technology has been inhibited, the role of the consulting firm has been con

siderably expanded. There are fewer constraints on the use of foreign con

sulting firms because their role is considered to be confined to technical
 

advice rather than involving ownership and control of production facilities.
 

This'may have effects both on the type of technology used and on the effective

ness with which it is implemented. In any case it means that one of the most
 

significant concentrations of skillin developing technology is not being
 

utilized most effectively,
 

It would be useful to survey the possible interest in U. S, firms in 

undertaking consulting activities or other types of mutually useful relations 

with plants in underdeveloped areas other than direct investment, Consider

ation should be given in advance to the forms which this might take and the 

organizational problems involved 

The proposals here will not be entirely new to the U. S. economic
 

assistance programs. Indeed in many ways they have already been anticipated
 

by existing projects of the International Cooperation Administration and the
 

suggestions are not intended to derogate those efforts. Increased understand

ing is required, however, to improve the efficiency of existing operations
 

and support the larger range and scale of foreign assistance envisaged. Our
 

foreign aid programs are working in many areas without the substantial
 

reservoir of knowledge on which they should be based. The research programs
 

described above are intended to help provide such 1iowledge in the form of
 

concrete guidelines for improving the effectiveness of the transfer of techno

logy to the less developed areas,
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CONCERNING THE ROLE OF EDUCATION IN DEVELOBAENT 

Mary Jean Bowman and C. Arnold Anderson 

In the contemporary world we are deluged with arguments and exhortations 
about problems of social, political, and economic development, and particularly. 
about the dilemmas of the "developing" dountries. Both new nations and old ones 
are putting more effort and faith in education than ever before'-education not 
only of elites but of the masses of the world's population. Education is widely 
valued for itself and educational progress enhances national pride, any practical 
effects aside. The goals of national advancedand educational advance have become 
linked. That education is one of the few sure roads to economic progress is a 
contemporary creed. 

There are all too few facts with which to support this faith, and stated
 
in the usual way it is far too vague. We need to.know how education enters into
 
political or economic transformation, in what ways it interacts with other social
 
pro cesses and in what sorts of time patterns. For whichparts.of the labor force
 
is literacy essential? Vhat, under various conditions, is the most-fruitful
 
allocation of resources between secondary and primary'schooling, and with what
 
distribution of responsibilities and costs? In what form and in which circum
stances should technological training be given priority over academic? How do
 
patterns of incentive and aspiration affect the outcome of this or that kind of
 
schooling? How can incentives be modified to optimize the contribution of edu
cation to diverse sorts of change? How different are the methods for transfer
ring "knowhow" from those that spread knowledge? Vhen, where, and to what extent
 
should more resources be devoted to the formation of human capital rather than
 
physical capital? Are there situations in which education mayeven obstruct
 
economic advance? Though these questions are asked and even boldly answered by
 
planners-and economic advisers, the answers commonly are sophistic and wishful.
 
Estimates of "manpower needs" and their educational implications
 
facilitate planning, but they contribute little to identifying the ways in
 
which this or that-sort of education might impinge on the economy.
 

The role of education in political development is equally important,
 
diverse, and ambiguous--though naive faith in its efficacy may be less prevalent.
 
Clearly, with the expansion of national planning and the shift of decision
making from local community or tribe to the national scene, widespread education
 
is increasingly a necessary.condition of political participation, but equally
 
clearly it is not a sufficient condition. It may also undergird coercive regimes.
 
that distribution of education of what kinds by what agencies conduces to one or
 
another political development under what circumstances? Mhat are the probable,
 
and the unlikely, sequences-of educational-economic-political phases?
 

Questions such as these exemplify the basic orientation of this paper.
 
They stem from the two major goals that underlie American policies of technical
 
assistance and related programs: facilitation of increasing popular"participation
 
in government and rising levels of material well being among the less developed
 

e
 

http:whichparts.of


BA - 2 

peoples. Research as such is not policy-making, of course, but it has a
 
significant policy role. Research can identify critical situations and the
 
directions and occasionally the quantitative impacts of alternative strategies.
 
All policy involves a gamble, even a no-action policy; research may improve the
 
odds.
 

- None of theimportant politico-economic questions can be answered by 
viewing education, as a separate system, apart from the surrounding society. 
In this paper, therefore, intra-educational projects are considered only as 
they are important to understanding the place of education in an evolving 
social order. "Education" is defined to include schooling, training on the 
job, extension services, and mass communication. This is something less than 
the educational aspects of'all human experience, but it is considerably more 
than formal schooling. Obviously some delimitation is necessary. On the other 
hand, to limit ourselves narrowly to formal schooling would have been deliberately 

to put on.blinders. The interconnections among the various sorts of 
education are of major importance. Also, the fact that research may itself be 
a powerful agency of education cannot be ignored.
 

Given this relatively broad definition of education, there has never
theless been selective emphasis, conditioled in part by topics covered by 
other contributors to this volume. Only passing attention is given to political 
issues since political development is the theme of another paper. Also, the 
close links between our topic and those on manpower and on rural development 
justify foregoing discussion of some matters that would otherwise demand 
attention.
 

Our procedure will be as follows: First, out of the almost embarrassing 
wealth of theoretical concepts from which one might start, we have emphasized
 
certain particularly helpful orientations. Next, associations between indexes
 
of formal education and of income among nations are examined, not so much for
 
what they demonstrate (which is comparatively little) as for the questions they 
point up. These questions go far beyond matters involving formal schooling 
alone. Then, with this background, we turn to consideration of criteria for 
research and the part it might play in economic assistance programs, and to a
 
systematic discussion of promising research projects. The conclusion lists
 
and comments briefly on the research that in our judgment should have top 
priority.
 

It would be a mistake to assume that one takes up these problems innocent 
of knowledge. Much of the overwhelming mass of empirical and theoretical back
ground work in the social sciences is relevant. Also, we are beginning to have 
studies of educational developments in the early stages of Western industriali
zation and in Soviet and Japanese experience. Pertinent field studies in less 
developed countries have begun to appear. Among these, for example, are Ivsher's 
splendid survey of experience with technical assistance in latn Americal, reports 
by Ryan on Ceylon2 , by Susan Elkan 3 and Walter Elkan on Uganda . There are studies 
of relations between education and occupation and of unemployed intellectuals in
 
India 5 . Field studies recently completed or in progress by our own students in
clude work on universities and the role of their students in Indonesian political
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life, and studies of secondary schooling in the economic life of Chana and of
 
the Guianas.6
 

T. A Theoretical Framework
 

Five basic propositions underlie the approach to growth taken in this
 
paper and condition the kinds of hypotheses deemed important in identifying
 
promising research.
 

1) Economic growth is a process of structural transformation; it cannot
 
be'understood by empirical or theoretical approaches that assume too simple a
 
continuity or that look primarily at aggregates and averages.
 

2) There are-many alternative combinations of factors that can foster
 
growth, or prevent it. Bat there are limits to the substitutions consistent
 
ith given levels of development. This holds both within the educational
 

sphere and as between educational and other programs.
 

3) Attitudes and preferences within a population strongly condition the
 
interplay between education and other aspects of development; they are also
 
variables subject to change and influenced by the nature of'perceived
 
opportunities.
 

4) The 'maultiplier" and "external economies" concepts of the economists
 
and the rates-of-diffusion analyses of geographers and sociologists constitute
 
a promising framework for dealing with development. Sustained, relatively
 
rapid growth depends upon the strength of the multipliers.
 

5) The concept of "balanced growth" is either a contradiction in terms
 
or highly ambiguous. In its purer forms it rests on too generalized a con
ception of the range of complementarities. Decidedly unbalanced growth may
 
be the only potentially rapid growth for many underdeveloped countries. A
 
break-through may call for planned imbalance. This does not, however, mean
 
there is no need for coordination between educational and other developments
 
nor does it reject the complementarity principle as regards the components of
 
a concentrated push--perhaps best described as selectively focused "integrated
 
sets".
 

0 
Probably Johan Akerman has put more stress than any other economist on 

the significance of structural transformation in his theory of structural limits 
and transitions, which relates to political events as well as to endogenous. 
economic change.7 His view is an extreme one in that he tries to demonstrate 
the occurrence of basic changes in socioeconomic interaction patterns, not 
merely, for example, shifts in the loci of investment (within and between human 
and physical capital). Though-be has concentrated on the histories of today's 
industralized nations, his work suggests questions about earlier stages of 
development and by implication concerning the role of education in different 
settings. Following his line of thinking, we should not be surprised to find 
formal schooling and other types of education playing different roles in some 
settings than in others. (This amounts to incorporating point 2 in point i.) 

Starting from a more orthodox orientation, Eric Indbgrg reaches a 
similar position but within a single major structural frame. He cites Solow 
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ah "Aukrust9 Who with other writersl O demonstrate that increases in physical 
capital together with increases in labor force explain only a part of the rise 
in national incomes since 1929. He 'then poses the question: does this mean 
that allocation among investments is unimportant to economic growth; i.e., if 
the total is relatively unimportant, can its parts be important? He concludes 
emphatically that they can be, and are. The averages are misleading, including 
declining as well as expanding industries; marginal rates of return on invest
ments in the latter may be very high and play a major part in growth even
 
though returns in the more stagnant sectors may be small or, negative. This 
general proposition relates to early as well as later stages of development;
 
applied to education, it requires consideration of marginal returns to different
 
components in the education mix under varying conditions. 

0 
Though Akerman's and Lundberg's views differ in many ways, both challenge 

implicitly the meaning of "balanced" .growth. Indeed that notion is questioned 
by conceiving of growth as structural change, especially when growth and structural 
change are rapid. Taken together with the more sociological studies of the
 
influence of attitudes upon societal processes and with the marny studies of
 
diffusion processes, such considerations lead to proposition (5).
 

Though most western writers of late have argued for balanced development,
 
there are important exceptions. Moreover, there is a respectable history behind
 
some elements in the unbalanced growth approach. It is clearly involved in
 
Schumpeter's cycle theory.and in Edwin Gay's stress upon "disruptive innovating
 
energy". More recently related but different arguments have been presented by
 

1 l,
Hirschman and Streeten, among others and even Nurske admits a
 
possible positive role for successive limited imbalances as a growth mechanism
 
(distinguishing the mechanism from the social end of "balanced development").12 
Soviet economists recently have been pursuing the idea of planned imbalance for
 
growth, which is hardly surprising in the light of Soviet economic history. 
Amidst complex and,'mathematical models, one basic idea is essentially simple: 
rapid growth occurs, and must occur, unevenly, by concentrating effort now in 
one sphere and then (after a period of only partial digestion) in anbther. The 
arguments do not center on planning versus a "free" economy; in The Soviet as 
in the Schumpeter and Gay conceptions, sequential imbalances are important 
though they differ with respect to how much imbalance occurs, in what forms, 
with what timing, and at what costs. 

The position taken in this paper shares the conception of successive 
imbalances as part of the growth mechanism, and it rests in part on some of the 
same economic arguments. However, it is in much greater degree a social-science
 
as distinct from a strictly economic approach. It pays more attention to
 
variations in socioeconomic starting points and there is a broader sort of
 
multiplier and diffusion theory at its core. 

This brings us back to propositions (3) and (4) concerning attitudes 
and diffusion. A few remarks here will anticipate later discussion. Because 
growth, especially in take-off and early stages, changes attitudes (by plan 
or incidentally), it necessarily entails conflict. Criticisms of aid programs 
commonly give too little recognition to this fact. Education that feeds into 
growth under such circumstances is entangled with complex processes of attitude 
transformation; it is therefore inevitably a threat as well as a promise. More
over, the less favorable the prevailing attitudes with respect to change, the 
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more likely it is that a break-through will require concentrated efforts 
at particular points in the economy and in the educational system, with 
periods of highly visible and relatively extreme imbalance. Yet imbalance 
does not assure growth and may throttle it. Growth depends upon unleashing 
multiplier and diffusion processes. These are not merely the multipliers 
of the economits's money-flow models or his external economies and inter-.
 
industry employment an investment multipliers; they are also attitude and 
education multipliers.13 They do not occur evenly through time and space. 
A more generalized multiplier and diffusion theory is needed, one that
 
joins the approaches of the economist with those of other social sciences, 
and one that takes the time element more explicitly into account along
 
with possible discontinuities and mnmal reaction thresholds .*14 Education
 
falls into place in this sort of framework.
 

Finally, a sixth basic proposition should perhaps be added, though
 
it is a derivative from what has been said. The fact that we cannot isolate 
single factors in development does not mean we must fall back onto the 
negatives of the configurational approach. It does mean, howeyer, that to 
understand the part education plays in any given situation (or the failure
 
of educational advance to be followed by other sorts of development).
 
requires us to view education in a broader context. We must search for alter
native sets of critical factors, each necessary for growth but alone insuf
ficient. Both dissection of "education" into components and consideration of
 
non-educational factors are involved. If this view is correct, attempts to
 
assess the influence of education by studying aggregate inputs and outputs,
 
while essential in plotting the scale of possible contribution from the human
 
factor, must be inconclusive. Yet approaches from one or another special
 
angle, a bit at a time, are the unavoidable steps in making a rounded picture.
 
The crude data we are about to examine are such partial abstractions, used
5
here mainly as bases for rapid incursions into vaguely knovaterritory. 

II. An Empirical Overview of Associations Between Education and Income 

Though statistical association is no proof of causation, there are
 
trait clusters that cannot be considered wholly accidental. There are
 
observed patterns of developmental sequence even though no two histories are
 
alike. A mapping of certain relationships points to potentially fruitful
 
research on a more intensive level. The-indexes on which the charts presented
 

,here are based are defective. Measures of per capita income, especially when 
comparing societies with disparate consuming and producing patterns, are crude. 
Moreover, income is only one element in economic development. Available 
education data are equally deficient. But the charts and correlations do 
point up vital issues and they do raise questions about some accepted general
izations. 

This analysis is intended merely to provide a rough empirical frame
work as background for discussing research needs; it cannot be put forward
 
as an example of finished research. Other limitations aside, it provides
 
very little evidence concerning processes: of change, despite inclusion of 
some crude relationships through time. Marginal analysis involving both more 
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variables and closer scrutiny of the time element is needed. Moreover, 
while in most association patterns we look mainly at the overall relationship 
and the predictive value of given variables, the situation in this case is 
different. Each particular deviant case is important in the problems with 
which this paper (and aid programs) are concerned. 'Both case studies and 
identification of type situations are needed. 

A. Education and Income in a Iibltiple-Factor Matrix
 

The timely appearance of the Ginsburg and Berry Atlas of Economic
 
Development supplies a convenient starting point for exploring world patterns
 
of education in relation to various demographic and developmdnt variables.
 
These data, supplemented by UNESCO literacy and school attendance reports 16
 
and by Wytinsky's income estimates for 1938, constituted our empirical base. 
The Atlas and a longer paper by Berry include a factor analysis of trait clusters 
for nearly a hundred countries; explicit educational variables are included 
together with closely related variables such as newspaper circulation.
 

In their first basic pattern (called the technological scale) all of the 
forty-three variables used had very high values, with infant mortality and birth
rates the lowest. Newspaper circulation and national product per capita matched
 
or exceeded the basic pattern values of all variables except those associated
 
With per capita energy consumption and fiber use. A close relationship between
 
any educational index and either per capita income or, especially, energy con
sumption would imply a strong position for education in this scale. We can
 
therefore ,nfer that the ensuing analyses measure sufficiently well for our
 
purposes the place of education in a whole cluster of technological traits.1 7
 

Two variables were selected for special attention, however. The first
 
was energy potentials per capita (not energy consumed), chosen on the assumption
 
that energy potentials might constitute permissive or limiting factors that con
ceivably concealed effects of education on national income. More precisely, it
 
was assumed that education might actually have contributed tangibly to the 
income of countries with poor basic resources; their incomes might be high 
relative to what could have been attained otherwise even though they had not
 
climbed very high on the international income scald. Energy potential was 
thus viewed as a proxy variable for productive potentials other than those due
 
to.past capital accumulation, and independent of socioeconomic organization or
 
the quality of the labor force. It is used here only to classify countries into 
three categories within each of which educational indexes are related to incomes.
 
Various measures of education were related also to energy consumption per capita, 

Ibuta -eUs ploration was not promising; the zero order correlation between 
energy potentials and income is virtually zero.
 

One might expect that along with energy potential the basic agricultural 
resources (relative to population) would condition income potentials, especially 
throigh the lower- and middle-income ranges. However, no gobd index of agri
cultural potential is available. The closest approximation was cultivated
 
hectares per capita. This ratio is in fact positively associated with national
 
product per capita. However, the relations are diminished by the effects of 
industrialization upon the growth of urban population. Looking only at 
countries with more than the median proportion of population engaged in 
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agriculture, a closer relationship might be expected; but examination of the 
data indicated that this was not the case. Taking the world as a whole and 
each energy potential group separately, a low ratio of cultivated land to 
population contributed little to 'explaining low incomes relative to educational 
attainments or vic6 versa through most of the land population range. This may 
bi an important factor for extreme cases such as Japan and possibly elsewhere 
in the Far East. 

B. Literacy
 

To-what extent is literacy, spread through what proportion or segment
 
of the population, an essential ingredient of economic advance? To what extent,
 
on the other hand, may literacy be superfluous or inoperative in early stages
 
of development? Dogmatic assertions on this topic are common enough, but firm
 
evidence is scarce.
 

Lacking the necessary case studies of how literacy operates, the chief 
evidence is of two kinds: longitudinal, looking'back.to the earlier histories 
of presently developed nations, and cross-sectional comparisons of countries at 
particular dates. Both approaches suffer from the fact that literacy, like 
other elements in education, is both a means of production and a consumer good, 
expenditure on which rises with income. oreover, literacy is part of a 
"package tborrowed from the West and it may be the other items in the package 
that are most significant for growth. Neverthelebs, the available evidence is 
suggestive. 

Archival research on literacy in European countries at early stages of
 
development has scarcely begun, but a few clues are already at hand. Perhaps
 
two-fifths of the young males in Tsarist Russia prior to 1914 were literate.
 
Similar and higher.rates are inferred from signatures on marriage licenses in
 
Ehgland and France prior to their industrial revolutions. These levels of
 
education may not have been essential for the ensuing economic changes, but
 
the presumption that they were cannot be ignored. These literacy rates, higher
 
than in most underdeveloped countries today, emerged gradually and in a quite
 

'different environment. There was at that time not so clear an image of a
 
high-income society to stimulate national aspirations and create The pressure
 
for speedy development that goads '"newnations" today. There was no compar
able problem of dealing with a frustrated pseudo-intelligentsia with unreal
istic occupational and status aspirations .9 For the most part, Europe moved
 
into the industrial era almost unwittingly; the problems of coordinating
 
economic-opportunity distributions with expected returns to schooling were
 
slight. Moreover, for both agricultural and industrial revolutions, educa
tion moved on many fronts, not merely or even mainly within schools. The
 
economic growth of Europe proceeded by a gradual, unplanned multiplier"process
 
in which jobs and skills fed into each other, facilitating adaptations of a
 
qualified labor force as much in response to as in anticipation of economic
 
change.
 

Bearing these facts in mind, the patterns revealed by Charts I: A,
 
B, C and summarized in the accompanying table should not be surprising.
 
(Ranks in newspaper circulation are used to identify countries on the charts
 
and incidentally provide additional information.)
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DISTRIBUTION OF COUNTRIES BY 1955 GROSS NATIONAL PRODUCT
 
PER CAPITA AND PERCENTAGE OF ADULT POPULATION WHO WERE
 

LITERATE IN1950-54 

PTrcent of 
Adulft Gross National Product per Capita, 1955 (in U. S. dollars) 
Literate 
1950-54 Under $100 - $200 - $300- $500 - and 

$100 199 299 499 over Total Per cent 

90-99 - - 1 2 21 24 27 

80-89 - - I 2 1 4 4 
70-79 - 1 3 5 1 10 11 

60-69 - 2 2 2 - 6 7 
50-59 1 1 3 1 1 7 8 
40-49 1 2 3 1 - 7 8 
30-39 2 1 4 - - 7 8 
20-29 - 4 .- - - 4 4 

10-19 5 6 1 - - 12 13 
Under 10 7 2 - - - 9 10 

Total 16 19 18 13 24 90
 

Per cent 18 21 20 14 27 100
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Innone-of thb thirty-two countries with adult literacy below 40 per 
cent was 1955 per capita income as high as $3C0, and the only country with 
literacy below 30 per cent and an income over $200 was oil-rich British 
North Borneo. It is tempting to conclude that a literacy rate of 30 to 40 
per cent is a prerequisite to incomes exceeding $200 in most cases and $300 
in all. This may well be the situation, though the charts cannot prove it. 

Through the range from 30 to 70 per cent literacy (twenty-seven countries)
 
there is remarkably little increase in income with rising literacy rates. In
 
fact only five of the twenty-three countries with literacy between 40 and 70
 
ler cent had incomes over $300. That other factors were especially favorable
 
in one or another way is evident when we look at what countries these were:
 
Venezuela, South Africa, Colombia, Panama, Cyprus. In all five cases income
 
distribations were highly unequal and mean incomes exaggerate the situation
 
of the populace. European participation is of course exceptionally important
 
in South Africa and Cyprus. Venezuela is exceptionally rich in oil, South
 
Africa in minerals .20 Taking into aqccunt the special characteristics of
 
countries with literacy rates under 70 per cent that managed nevertherless
 
to attain incomes above $300, the data strongly suggest that rising literacy

alone contributes very littleto development over the range from 30 to 70 per
 
cent literate. Two-thirds of the fourteen countries with literacy rates
 
between 70 and 90 per cent do manage to exceed average incomes of $300 though
 
not above $500. Moreover, the others, still under the $300 level, underline
 
the fact that extending literacy to a majority of the population is no guarantee
 
of even moderately high income; it may be necessary, but it is clearly not a
 
sufficient condition.
 

Among the twenty-four countries with per capita income exceeding $500,
 
only three had 1950 literacy rates under 90 per cent; these three exceptions
 
were Puerto Rico, Uruguay, and Venezuela, and only the latter was under 80
 
per cent. It could of course be argued that wherever incomes reach $500 or
 
better the demand for education as a consumer good establishes the high

literacy. However, additional considerations support the conclusion that
 
whatever the consumption component may be, literacy of something like 90 to
 
95 per cent is necessary to realize incomes over $500, barring exceptional
 
circumstances. A complex industrial society depends upon many kinds of mass
 
communication media and without near universal literacy these channels can
 
function only imperfectly, requirements for higher levels of education aside.
 
But to distinguish among countries in the higher ranges of education and
 
income a more sensitive-educational index is needed.
 

C. Percentage of Population in Post-Primary School
 

The level of adult literacy indicates the minimum educational equipment

of the contemporary labor force. Post-primary enrollments measure adult edu
cational levels, however, only to the extent that they are correlated with
 
similar enrcilments of an earlier generation. Among countries that have recently

extended secondary education ,on a large scale it is too soon to expect any
 
marked effect on national output; Yugoslavia is an example (Chart II:A). This
 
index is a crude one in any case, mainly because of the wide range of quality
 
in secondary and higher education. For countries like Eire or Inxembourg,
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there is a downward bias due to attendance abroad. Yet with all these

qualifications, the looseness of the relation between extent of post-primary

schooling and economic level'is more impressive than the existence of a'
 

slight positive association.
 

Literacy rates and post-primary enrollments are of course positively 
correlated, but there are interesting deviations from the predominant pattern. 
Particularly striking are the high post-primary rates relative to literacy 
in Egypt, Jordan and India (low literacy), in Lebanon and Taiwan (40-50%
literay) and'in Puerto Rico, Yugoslavia, the Philippines and Cyprus (literacy 
65-80 per cent).21 In some cases this is clearly a recent development, and
 
adult literacy rates are rising rapidly as today's youth grow up. In other
 
countries there is a long-established elite with-distinct educational privileges.
 
Sbme of these elites appear to have made little contribution toward raising
 
incomes in their homelands.
 

Correlations were computed relating literacy and post-primary education 
to per capita incomes for countries with literacy under 90 per cent, and for 
all countries. The variables were: 

X logarithm of per capita gross national product, 1955
 

X2 literacy rates, 1950-55
 

X Post-primary enrollments relative to population, 1950 

Countries with All countries* 
Under 90% adult literacy Total Energy potential level 

High Middle low 

2 
r .432 - - - -

r2 .283 .485 .531 .355 .443
15
 
2 .443 - 1i.25 

Number of countries 55 77 26 25 26
 

*Tn view of the wide income range among countries with literacy exceeding 
90 per cent combined with the fact that almost all these countries had incomes 
above $500 and vice versa, the correlations involving literacy were limited to 
countries in which rates were under 90 per cent. This focuses on literacy
income relations at low and .intermediate stages of economic development only, 
automatically excluding the most highly industrialized. 

The correlation between post-primary enrollments and incomes are low but
 
especially when the countries most advanced in literacy are excluded. Literacy
 
alone is a considerably better predictor within this range (as well as for all
 
countries). Adding post-primary education in a multiple correlation analysis
 
improves the prediction slightly, but not significantly.
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Obviously it would be absurd to conclude from these data that a
 
well-trained elite is unimportant for development. These charts and other
 
information about the history of secondary and higher education point to two
 
facts. First, high income levels (over $1000) have been attained in countries
 
with only moderate (but not low) post-primary enrollments among present-day
 
youth and, by inference, among present-day adults. Second, poor countries
 
with sizeable educated elites relative to their literacy position do not
 
necessarily have much economic advantage over countries otherwise comparable
 
but with low post-primary enrollments. Tooking at this in another way, of
 
the nine countries with the lowest incomes relative to their (moderate)
 
literacy rates, only the Belgian Congo and Ceylon had low post-primary enroll
ments relative to literacy. These' facts suggest that the distribution of
 
investments in secondary as against primary education may be "'out of line" in
 
certain cases though the scope for substitution between one and another emphasis
 
within education would appear to be a wide one. But much more important, the
 
data impel us to raise questions about the nature of elite education and about
 
the relations between elite and populace--not only within the educational
 
system but throughout the social structure. They point also to questions con
cerning the quality and content of primary education and suggest that there
 
are wide cultural differences in subsequent self-education. One clue to the
 
latter behavior is newspaper circulation, which is exceptionally high relative
 
to post-primary enrollments in Britain, Scandinavia, and Switzerland, ex
ceptionally low in Mediterranean countries, Puerto Rico, and the Philippines.
 

D. Primary Enrollments and Income-Education Relations over a Generation
 

Intermediate between literacy rates and pos-primary enrollments as an
 
index of educational levels is primary enrollment. The scatter of 1930-34
 
primary enrollments against 1955 incomes is shown in Chart III. For all
 
countries, regardless of location or energy potential, the correlation is
 
slightly closer and more consistenly linear (using logs of income) than is
 
that with literacy rates, and itis much higher than the correlation with
 
post-primary enrollments. The more consistent linearity here than on the
 
literacy charts is attributable partly to the fact that primary enrollments
 
differentiate among countries at the top whereas literacy rates do not. The
 
income plateau observed on the literacy charts over the middle range of edu
cational performance (30-70 per cent literacy) is not repeated in the inter
mediate ranges of primary enrollments to quite the same degree. However,
 
examination of the countries at the income extremes within the middle education
 
range indicates that there is a plateau here also.
 

As on previous charts, British North Borneo and Venezuela have markedly
 
high incomes relative to education, for sufficiently obvious reasons. At the
 
other extreme, Japan, Eire, Paraguay, Chile, and Ceylon have very low incomes
 
relative to what their 1930-34 primary enrollments would predict. These
 
deviations have shbwn up in other comparisons also, especially for Japan.
 
Yet only Ceylon is in the lowest third in energy potential; in fact Paraguay
 
is high. Four of the five are below the median in cultivated land per capita,
 
but only Japan'and in a lesser degree Ceylon are extreme in this respect:"
 

e
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The median hectares per capita for 129 countries is .48; the values for the
 
individual countries were: Chile .78, Eire .42, Paraguay .33, Ceylon .17 and
 
Japan .06. The low incomes relative to primary attendance and literacy in
 
Chile and Paraguay are at least in part misleadiig; estimates of income in Chile
 
have been recently revised upward substantially, and the education data for
 
Paraguay are probably grossly overstated.23
 

On the assumption that education is a causal factor in economic produc
tivity, the logical comparison would of course be the one just presented, using 
the earlier index that best indicated the education of the contemporary labor 
force. However, education is also an effect of income; hence we related both 
1930-34 and 1950-54 primary enrollments to both 1938 and 1955 incomes 2)
 

The variables are:
 

X1 Logarithm of gross national product per capita in 1955
 

X3 Percentage of population age 5-14 in primary school in 1950-54
 

A Percentage of population age 5-14 in primary school in 1930-34
 

X6 Logarithm of gross national product per capita in 19 8.
 

A. Countries for which 1938 All Countries; Energy Potential Excluding 
income data are available Categories countries 

Total High Middle Low with 1950-54 
literacy 90% 
or over 

r93 .712 .411 .622 .771 .568 

64 .583 .632 .673 .397 .338
 

2 .663 .741 .543 .675 .290 

2
 
rl4 .591 .627 .632 .365 .205
 

Number of countries 51 20 19 12 29
 

B. Including countries for which
 

1938 income data are lacking
 

.422
r13 .686 .681 .628 .662

2


.586 .562 .689 .447 .317
 

Number of countries 77 26 25 26 55
 

Mether the earlier or later incomes are used, the correlations with
 
1950 education tended to be higher than those with 1930 education taking
 
all countries together. Even though this over-a" pattern is consistent
 
and appreciable only within the low energy group, the presumption that
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education is predominantly a causal variable in the development sequence
 
is not upheld. In fact, 1938 incomes predict 1950 education of children
 
remarkably well for all countries and for all energy levels except the
highest.25 The wide income spread among counitrie' with intermediate literacy

levels is reflected in the lowest correlations when those having 90 per
 

cent or more literate in 1950-54 are excluded (the last column of the above
 
tabulation). Also,. for the countries with less than 90 per cent literacy
 
in 1950-54, the superiority of the correlation of 1938 income'with 1950
 
primary enrollment over all other correlations is very marked; r23 came out
 

2 only .205. 26 
at .568 whereas for the corresponding countries r14 was 

- There is of course a strong serial income correlation. This raises 
the question: how well did 1938 income predict that of 1955 and how much 
is-this prediction improved by adding education variables?, The following 
data are directed to this point, using the 1930-34 primary enrollment data 
as -the only ones that provide a time-lead measture. 

Thergy Potential Category
 
Total High Middle low
 

r216 .746 .783 .728 .700
 

r1.64 .773 .804 .751 .710
 

It is evident that, taken alone, 1938 income predicts 1955 income better than
 
any of the education indexes do and much better than 1930 primary enrollments
 
in particular; adding the latter raises the coefficients only a little-
certainly not significantly. But this does not answer the question as to
 
relations between changes in education and subsequent changes in income. 
Earlier literacy rates are available for only 28 countries (even including
 
cases in which the data are of extremely doubtful validity), and most of
 
these were in the 90 per cent and over literacy category by 1950. Scatter
grams comparing 1930 to 1950 changes in primary enrollments with 1938 to 1955
 
changes in per capita incomes showed very low correlations. Vile this is
 
partially attributable to the crudities of the measures, especially primary
 
enrollments rates in 1950-54, it certainly gives no support to the assumption
 
that increasing schooling is uniformly followed by rising incomes.
 

Finally, tests were made substituting 1950 per capita energy consump
tion (X7 ) for 1955 per capita gross national product. It might be expected
 
that relations between education and per capita energy consumption would be
 
closer than those between education and income since energy consumption is
 
more closely associated with technological change and hence with alterations 
in the job structure and its educational demands. However, these correlations
 
in fact turned out to be lower; the following findings are illustrative. For
 
countries with less than 90 per cent literate in 1950, the correlation between,
 
energy consumption and literacy was only 12 = .253 as against r]2 = .432. For 

2
the same countries r was- .062 and for all countries it was ".390 as against

75r2 2r15 values of .283 and .485 respectively. For all countries r was .493, 

73 was .5
r21wa

while r l3 was .663. (The zero order correlation between X4 and X7was .582.).
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These various finding point up the importance of interactions between 
education and economic conditions through time and also, comparing the energy 
categories, the diversities in time sequences. We might surmise that a long
term interaction between educational and economic development operates regard
less of whether immediate motivations that lead people to school are of a 
consumer or an investment nature. Alternatively, one might argue that the 
skill demands of an expanding economy stimulate more education thereby creating 
an income-to-education sequence at the same time that the reverse is also 
operating. Both processes may in fact be involved, along with other factors 
that impede or foster them. The data suggest also, though they cannot prove, 
the occurrence of important, distinct stages in educational lead and lag: an 
early stage of education-economic break-through; a plateau in which diffusing
 
education is still not sufficient to support a high-level economy; and a third 
stage in which another economic-break-through is possible, built on a well 
dducated population. In addition, evidence of other kinds strongly underlines 
th problem of culturally and institutionally conditioned disjunctions between 
schooling and economic roles of the graduates of the schools in many of the 
less developed countries. The observed relationships are open to many inter
pretations that suggest the importance of giving serious thought to Ikerman 's 
thesis concerning structural changes in the development process. Education
income relationships may be quite different in one time -and place from another.
 
Many tasks for both the economic and educational historians and other social
 
scientists are hidden in this puzzle, which illustrates the fallacy of posing
 
questions about the role of education in unidimensional and one-direction terms.
 

E. Geographic Perspectives
 

That major geographic areas of the world are at quite different levels
 
of educational attainment and economic development is common knowledge. Here
 
we are interested, however, less in identifying regional levels than in
 
contrasting regional patterns of relationship between education and income.
 
A sorting of countries by world areas spotlights questions that arise when
 
adjacent countries that have many things in common manifest quite different
 
economic-educational attributes. A geographic focus facilitates the search
 
for multiplier and diffusi6n processes relating to education and development.
 
For example, external economies associated with access to markets and energy
 
resources are often -poorlyidentified by data-for single countries--as the
 
contrast between Japan and Denmark clearly attests. Possible effects of
 
broad cultural traits some of which are common to large regions and of diversity
 
within regions (for example, North versus South America) are more readily
 
suggested when relations betveen education and other traits are examined for
 
the world areas separately.2 7
 

Charts IV, V, VI and VII present education-income relations for these
 
clusters of countries. The best educational preaictor of 1955 incomes differs.
 
For Europe taken alone, literacy is a poor discriinator and there was virtually
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no association between 1955 incomes .and 1950-54 post-primary enrollments.
 
Even adding the high-income and well-educated countries of'Australia,
 
New Zealand, Canada, and the United States left the correlation very low.
 
Hence only 1930-34 primary enrollments are shown on Chart IV. The positive
 
association between the two variables is unmistakable; however, in the range
 
from 60 to 70 per cent enrollment there is a wide variation in income.
 

Deviations from the dominant pattern are as interesting as the general
 
relationship. Distinctly below the income level that would normally be.
 
associated with its educational position is Eire, which poses problems
 
resembling those of retarded areas within advanced countries. By contrast,
 
a cluster of countries, chiefly Scandinavian, have incomes above what their
 
pimary enrollments would predict--in part due to downward bias in the
 
education index. Soviet incomes are much higher than 1930 primary enroll
ments predict; here both the pace of change on many fronts and intensive
 
development of schools invalidate the crude comparison implied by the chart.
 
Thus, much of the unexplained variance would have been eliminated with a
 
more adequate measure of mass schooling.
 

The countries of Latin America present quite a different set of education
income relations (Charts V: A,B,C). Here the 1930 primary enrollments a~e the
 
poorest predictors of income, while literacy rates predict much better .?d
 

The Latin American charts raise basic questions, many of which are
 
relevant to other parts of the world also. \Ty have so many of these countries
 
developed so slowly--both educationally and in economic level relative to what
 
had been accomplished in spreading educatibn? How have incentive and oppor
tunity patterns varied among these societies? -How are graduates of various
 
schools channeled into economic life? To what extent are members of the elite
 
protected and eased into bureaucratic sinecures? Are the educational system
 
and the infrastructure of roads and communications mutually supportive of
 
diffusion processes that could both spread education and contribute to economic
 
initiative and informed economic calculation? Could planned concentration on
 
particular sectors of the economy (planed imbalance) break through the
 
stagnation of these countries? If so, what are the strategic points at which
 
schools and the content of schooling come into play, and at what points might
 
development assistance from abroad contribute most? Though broad and rather
 
general answers can be given to these questions for several countries, it is
 
essential to locate the critical points in educational-economic strategy and
 
assess reaction thresholds and multiplier potentials.
 

Boundaries between Asia, Europe, and Africa are arbitrary and those 
between Near and Far East even more so. With certain exceptions, the countries 
of the Near and Far East are at quite different income levels relative to their 
education, and the Near Eastern countries that have been culturally most closely 
linked to Europe have the highest incomes relative to schooling (Charts VI: A, 
B, C). This shows up particularly clearly with respect to primary enrollment, 
but it appears also when incomes are related to literacy rates. Malaya and 
British North Borneo in the Far East fall into the Near East pattern. Only 
part of the income advantage of the Near Eastern countries rests on oil. Both 

e
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cultural diffusion (including education in the broadest sense) and external
 
economies associated with linkage into European markets are involved,
 

Japan was decidedly out of line in all the charts previously presented,
 
its income being too low relative to education. However; seen in relation to
 
6ther Far Eastern countries, Japan looks very prosperous; its income falls
 
into line with the literacy-income and primary enrollnent-income relations
 
displayed by other countries of the area. Japanese educational accomplish
ments are impressive even in a European perspective; viewed in the Asian
 
context its economic performance appears equally so. But to say this is
 
alsb to stress the magnitude of the task of economic development throughout
 
Asia.
 

The "population problem" is commonly invoked in discussion of economic
 
development in the Far East and certain other areas, often in a sense of
 
despair. The writers are among the worriers, but growth rates aside, population
 
density as such is not wholly a disadvantage. Given favorable settlement
 
patterns and conditions otherwise reasonably favorable, a dense population
 
favors more rapid diffusion of education and practices conducive to economic
 
advance at lower costs for building a communication infrastructure. Bt sheer
 
numbers makes a break-through in agriculture exceedingly difficult. With the
 
exception of British North Borneo, no Far Eastern country had even a half
 
hectare of cultivated land per capita and most had less than a quarter hectare.
 

In turning to the countries of Africa we are examining education-income 
relations within the lower segments of both distributions. nly in South 
Africa, where European incomes distort the average, was 1955 income above $200, 
and in only two countries were literacy rates above 20 per cent. It is not 
surprising under these circumstances that the neatest associations are in the 
literacy-income relations-rather than for other education measures. The most 
striking deviants from the dominant pattern--the Belgian Congo on literacy
and Egypt and Tunisia on post-primary enrollments--have already been noted and 
require no further comment. 

To sum up, although there are positive correlations between the level
 
of education or its spread and-economic levels, these connections are loose
 
ones. Indicators of the spread of primary education are better economic
 
predictors than the .extent of post-primary schooling. But the latter is a
 
poor measure of the current highly trained labor force. Especially important,
 
this index gives no clues to the nature of secondary and higher education.
 
More precise indexes of education and of productivity would impriove the
 
correlations; however, there can be no doubt that a large unexplained 1955
 
income variance, and variance in rates of economic advance, would remain.
 
Part of any observed association is attributable to effects of income on
 
education. There is no magic about investment in human as against physical
 
capital that.guarantees its productivity irrespective of the kind of human
 
capital created. There can be wasteful and dysfunctional investments in
 
education as in any other sphere. And potentially-fruitful investments in
 
education can be wasted by failure of the society to make effective use of its
 
educated people. It is against this background that we outline research
 
needs and priorities.
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Is III, The Nature of Research and Its Roles 

A few of the important questions concerning the place of education in
 
economic and political development have been suggested by the brief over-view
 
in the preceding pages. We will look further into some of these and other
 
questions from the particular standpoint of research potentials and priorities
 
in a moment, but a few more general comments are needed first.
 

A. Levels of Research
 

There are three partially distinct levels of appropriate research, even
 
though in practice one merges ito another
 

1. Research into the nature of socio-economie processes and the roles of
 
education in these processes is the broadest orientation. In execution it calls
 
for a sorting, out of elements that are virtually universal, those that occur in
 
type clusters, and those that are essentially unique to a particular country or
 
region at a given time. Identifying universals in human propensities and in
 
social interaction is a basic task of the behavioral sciences These broad
 
tendencies lie behind most of our thinking about society, though often we confuse
 
the patterns of social life if particular settings with the fundamental uni
versals0 In policy, awareness on these points would, for example, make us more
 
flexible and more innovative in attempts to transfer American educational
 
practices into other cultural settings.
 

2. Identification of maneuverable variables and processes of induced
 
change in selected type situations seeks in particular to fix upon those ele
ments of typical patterns that are susceptible to manipulation, These elements
 
or variables are the tools in the policy game by means of which other changes
 
are induced, modified, or reversed The type situations are identified as sets
 
of constraints and supporting factors pertinent to this or that policy or goal.
 
There can of course be no doubt that innovation increasingly characterizes
 
many parts of the world today. A dynamic orientation therefore necessitates
 
foreseeing the emergence of new type clusters.
 

Some variables that may be manipulated by governments of the less 
developed countries must in aid programs be taken as givens; concerning some we 
may enjoy a limited advisory role; a few are primarily or fully within our control. 
It does not follow, however, that research priorities should focus upon those 
variables most amenable to our control, for these factors operate in a nexus of 
which they form only a small,part. Intelligent foreign assistance programming 
requires adapting to both restraining conditions and to change-inducing'policies 
that we cannot control. For these reasons there is no distinctior of priority 
drawn here between researbh geared directly and explicitly to foreign assistance 
and research that may seem to be less immediately relevant to such projects. 

3. - We must examine the parameters of action in a given country'in relation 
to alternative.policy proposals and assistance.programs and to modifications in
 
.a given program. Facts often must be gathered to establish the parameters needed
 
for specific predictions on the basis of previously developed theory. But duch
 
data may -also serve for further testing of hypotheses about societal processes,
 

they may lay the groundwork for subsequent objective evaluation of a social
eand 

experiment. Immediate pragmatic em and longer-run research needs may be more
 
consonant than is often ,assumed. Baseline information can be particularly
 
useful in research that exploits aid programs as social experiments; closer 
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articulation of research and assistance projects can be enormously productive.
 

B. Researchability
 

An inventory of what we would like to know does not automatically establish
 
a list of research priorities until the question of "researchability" has been
 
faced. This question has overlapping political, time, and data dimensions.
 

Political blockages within the United States are presumably within our
 
control as a nation. Other limitations lie in the politics of the less developed
 
nations and in their attitudes toward us. In some countries no local research
 
is possible, in others the opportunities are subject to varying degrees of
 
political restriction, and these interferences change over time.
 

The time element in limitations on researchability are of two quite
 
different kinds. One of these is short horizons imposed by political in
stabilities and anti-western developments in host countries. Under such con
ditions research projects requiring a long period for completion may be a poor
 
gamble as research, but some of them might nevertheless be the best gamble as
 
action programs. The second major limitation arising from short time horizons,
 
which may also be primarily political, relates to impatience for results, either
 
at home or abroad. Many intrinsically suitable research projects are impractical
 
only because of strict time limitations. It is perhaps in this time dimension
 
that the real, as distinct from the superficial, differences between the interests
 
and priorities of government and university are to be found. Results promised
 
ten years hence are of little help to the man who must make a decision today or
 
in a couple of years. On the other hand, the kind of research that we today
 
fervently wish had been started ten years ago so that we could utilize its
 
findings in formulating policy should be given a high priority on behalf of the
 
policy makers of 1970.
 

The need for long time horizons in research is more often than not a
 
need for time to cumulate a series of coordinated research efforts, each of
 
which can make a contribution in its own right along the way. Long time
 
horizons in designing, financing, and executing research are essential in
 
coordinating efforts to build up- this cumulation of data and for theory con
struction. Complementarity and comparability in sequential short-term studies
 
are the steps to broader research goals. There are also research projects of
 
great potential value that require a long follow-up period; assessment of the
 
effects of education and experience upon intelligence and competence is an
 
example. Others, more important for the developing countries, are pilot ex
periments in the transfer of know-how.
 

Data limitations are most serious in problems requiring information about
 
the past. These and other gaps in data may be remediable but only at high cost.
 
An underdeveloped country is one where policy making is often seemingly deliberate
 
but where the necessary information is almost totally lacking. Hence newer methods
 
of collecting data must be utilized -- such as sample censuses, polling, etc. -
but these necessities highlight the fact that there is a cost as well as a benefit
 
side to the determination of research priorities.
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Too often a problem is deemed intractable either because it cannot be
 
attacked by some-particular set of methods or because-it has been too vaguely
 
defined. But effective research on the place of education in.societal dynamics

calls for versatility in methods and broad competence. Skill in the, more 
sophisticated mathematical techniques comes at the bottom of the list. 
oriented "grubbing" is more essential. 

Well-

C. Research As an Action Program 

Research is learning and it can be teaching.L Research as such, whatever 
the findings,, is a form of education for the participants -- whether the problem 
concerns fertilizers for tropical soils or the spread of secondary schooling. 
Participation in research induces skill in methods and points of view that are 
intimately bound up with the broader-processes of "modernization" of a society. 
This kind of learning can make a major contribution to economic and political 
development provided the research is well designed, and that nationals of host 
countries are active participants at-high as well as subordinate- levels. 

It would be difficult to overestim&te the value of research as an action
 
program in aid strategy. Mosher argues this ably with respect to.agriculture,
 
but the point is equally relevant in virtually every sector of development. 

.We suggest two sets of considerations that should be weighed in balancing such 
projects on the role of education in- society against other topics and in de
ciding among research projects in education.
 

First,. "hard" research in the natural sciences is often, politically neutral 
and conveys much prestige -- obvious advantages when political tensions limit 
opportunities for social science investigations. There is a strong argument for 
fostering cooperative hard research at an early stage as a .first step, provided 
subsequent fanning out into social science studies at an early date can be assured. 
But, second, some kinds of cooperative social science research, and in particular 
that on the relations between education and the economy, can play. a more powerful 
role in development precisely because they require objective examination of
 
politico-economic processes. Host country participation is particularly important 
here. It is strategic to tie research into action programs as small scale ex
periments. Opportunities for such linkages in technical assistance for agriculture 
are innumerable; equally promising- but largely unexplored are assistance programs, 
and research with respect to enterprise-linked training in non-agricultural sectors. 

To specify that research has strategic value as part of an action program 
is thus to introduce inevitably the question of the aid programs themselves. 
In particular it becomes important to assess what kinds of assistance programs
 
are most promising as social experiments and how they can be planned to maximize
 
the feedback between economic programs, fresh research endeavors, and action 
programs in turn. 

IV. - Suggested Research Projects 

To make a list of-projects is to select from an indefinite number of 
possibilities. Hence a list is in itself a first step in specifying priorities.
 
In the following discussion suggestions are grouped under four main headings. 

A. Educational methods and the products of the schools
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B. The diffusion of education
 

C. Costs of education, mobilization of resources, and distribution of the burden
 

D. The role of education in economic development 

We start with the most explicitly intra-educational topics, though none of 
them is totally so. Category D is the broadest, but includes only a part of the 
"economics of education" viewed in relation to development. Putting this another 
way, returns to investment in education depend upon the quality of the "product, t 

upon how readily schooling is diffused through self-generating processes, upon the 
costs entailed, and upon the ways in which graduates of the schools are integrated 
into economic life. Heading D concentrates on the last of these. However the 
four categories overlap at many points and a particular research project may 
contain elements that would fall under more than one of them. 

No projects directly relating education to politics have been listed though
 
this does not imply any underestimation of the place of education in civic life.
 
In part it is sheer evasion; specifications for such research are particularly
 
difficult to generalize. Often the best strategy may be to approach them 
indirectly. Fortunately, the most critical problems in -this sphere are important, 
and in similar ways, for economic development. Viewed in the latter context, they
 
center around the cultivation of a broad spectrum of educated persons and the 
integration of an independent, critical, and practical-minded middle class into 
the economy. 29 The other side of this picture is the stultification of
 
development and the political malaise associated with the growth of unemployed 
pseudo-intellectuals and their obsession with bureaucratic sinecures. 

A. Educational Methods and the Products of the Schools
 

1. Crossultural studies in the learning -rocess and elementary teaching
 

Direct transfer of western school practices has proved surprisingly easy in
 
some underdeveloped countries, though more commonly it has been a formalized parody 
of the western elementary school that has initially taken root. But as the scale 
of school operations expands, the shortcomings of the transplanted variants of 
western-type schools have been revealed.. So far most anthropoligical discussion
 
of this topic has dealt mainly with what not to do, offering few suggestions for 
adapting the universal tasks of transmitting literacy and numeracy. It is not 
sufficient to talk about making schools "practical" or "adapting" the school to 
the culture; the imperatives of modernization give priority to western content 
for large parts of the curriculum over local cultural peculiarities. Also, how 
far can western teaching methods help? There can be no doubt that aid programs 
in this sphere have sometimes tried to transplant the shell instead of going 
back to the fundamentals that may have accounted for success in the West. Fresh 
research on adaptations in elementary education in different cultural settings is 
needed. Studies of this kind can help also on problems of teacher supply and in 
resolving some of the dilemmas of quality versus quantity in the spread of
 
education (see C.2).
 

2. Comoarative testing to establish achievement urofiles
 

Comparisons of achievement in school subjects can be made between countries 
or between types of schools within countries. Establishment of profiles of
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attainments for different dimensions and kinds of school performance not only 
serves to evaluate the work of the schools but supplies important imformation 
about the quality of human capital entering the economy. As in other efforts to 
evaluate the impact of the schools and the character of their products, one must 
relate the findings to a matrix of variables that identify the supporting and the 
inhibiting factors in the environment within which the schools operate. This 
project should be used with prudence in the least developed countries, otherwise 
it may aggravate propensities toward an excessively academic school system, a 
caution that does not apply to the study of examination systems. 

3. Study of examination systems 

This kind of project makes a good entry into many educational problems and 
illuminates many functions of schools. Modification of examinations under favorable 
circumstances can open the door toward needed educational and even broader socio
economic reforms, though in isolation it is unlikely to be successful. 30 As yet 
we have only scattered bits of information about the interplay between examina
tions and the supply of needed skills, emergence of maltrained people, or undue 
centralization of economic decisions; we know only that these relations can
 
be critical. 31
 

4. Factors determininE literacy thresholds and literacy retention
 

Though this is a comparatively simple problem, it is vital for the programs
of mass education in many nations. Until the average duration of schooling reaches 
a certain point loss of literacy predominates and much 6f the investment in 
schooling is wasted. But literacy retention depends also on inducements to its
 
use. It is important therefore to conceive the research design in a multiple
factor network. Of special interest are experiments in the use of supportive
 
communication media outside the schools and the operation of extra-school programs
 
encouraging continuous use of literacy among people with little education.
 

5. Comparative field studies of educational attitudes and exoectations
 

Continuation in school and selection of various types of middle or
 
secondary schooling are strongly influenced by parent'al and community attitude
 
patterns, which are closely influenced in turn by objective opportunities and
 
by complex sentiments about modernization. Such studies should be combined with
 
follow-up of subsequent occupations and attitude changes, using readily available
 
control groups in other sectors of the population. It is possible also to launch
 
experiments on the attitude effects of teaching methods, academic-vocational mix
 
of curricula, on the job training programs, etc.
 

A widespread problem reported by many observers in the less-developed 
countries is the limited conception of what an "educated" man should do -- or 
has coming to him. The problem lies partly in the belated appreciation of 
opportunities in business and the low prestige of manual work, combined with 
exaggerated prestige attached to white-collar jobs. 32 There is commonly a 
pronounced passivity and security-mindedness that exaggerates the failure to 
visualize any opportunity for individual initiative, even where capital or credit 
facilities are available. Attitudes are not independent of the actual opportun
ities, nor would mere change of attitudes, even if it could be brought about 
directly, alone bring an economic breakthrough. But search for ways to influence 
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attitudes through the educational system is essential in developing an educational
 
strategy for development (see D.6).
 

6. The general-vocational curriculum balance and job adaptability 

Though this topic overlaps with the foregoing items, it deserves special 
attention. Collation of the mass of data available in many countries and 
accumulation of both contemporary and historical case studies is needed. 33 

7. 	Responses of educators to pilot-school proiects
 

Where pilot-school projects have been inaugurated, their students would
 
presumably be included in other studies already described. But here emphasis 
is on the processes of transfer of educational methods and content from teachers
 
in one cultural setting to those in another, and in the special influence of
 
pilot sbhools upon diffusion of educational innovations. Have the demonstrations
 
been absorbed into local practice or do they constitute merely another route for
 
escape from the demands of the local situation, to be abandoned when the westerners
 
depart? What circumstances maximize the influence of such projects? Which of 
these conditions lie in the local milieu and which in the assistance program
 
itself? Pilot schools are only one example of many kinds of experiments in
 
crosscultural transfer of educational orientations and methods. Another that is
 
particularly amenable to analysis in terms of "teacher-orientation" transfer is 
of course agricultural extension work. 

B. 	The Diffusion of Education
 

1. 	 International Comparison of factors influencing the diffusion 
of elementary schooling in the- less developed nations todavy 

There are wide divergences among the populations of various developing 
countries in their readiness to make active use of chances for-elementary 
schooling. This variation in readiness is concealed by the unanimity among 
national leaders in paying lip service to educational goals; to be "for" 
education is respectable everywhere. Judged by their policies, some leaders 
display a qualified enthusiasm, however; more important, large-parts of the 
population in most countries remain uninterested. Yet, given favorable 
circumstances, there can be quick growth in popular zeal for education.
 

- Studies in this area would aim at establishing types of time sequences 
in the over-,all diffusion of elementary schooling and the factors associated 
with these types. Intensive analysis of the educational transformations in a 
number of the developing countries are needed, with proper attention to relating 
such investigations to other studies of growth. In large part, readiness reflects
 
past educational history; the spread of education as of other cultural traits
 
tends to follow the usual growth curve. Countries now having, say, only 10 
per cent literacy are in a quite-different position from those with 40 per cent. 
But there may be plateaus of stagnation; for example, national figures may show 
that 30 per cent are literate or that 30 percent complete six primary grades, 
but in each case the persons making up this 30 per cent may be concentrated in 
one part of the country or one ethnic group. For the other 70 per cent the 
problem of initial break-through may be at the moment similar to that faced by 
the country with 10 per cent literacy. Apprehension of the factors conducive to 
educational diffusion is a prerequisite to the formulation of educational strategy. 
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Five broad sets of factors (and associated hypotheses) may be suggested 
as key points for such investigations; their study willof course throw light 
on many other problems as well. 1) Degree of polarization of the society or, 
-on the other hand, the presence of a continuum of communication among various 
socio-economic groups in the population. (Mosher's propertyovnership patterns 
constitute a corollary of this point). 2) The presence or absence of sapportive 
mass communication media and auxiliary adult education and extension programs. 
3) Spatialpatterns of population distribution, settlement patterns, and 
communication or transport networks. 4) The nature of and grounds for patterns 
of non-economic motivation to acquire literacy--as religious motivation in 
Burma and Colonial North America. 5) Perhaps most important, existence of 
visible occupational opportunities for graduates of the schools. Most of the 
same factors are equally important in diffusion of secondary education. 

Educational effort as such may be a key strategy for encouraging growth,
 
but even to list the above factors is to point to the potential importance for
 
education of changes on other fronts. Innumerable sorts of projects offer
 
opportunities for identifying factors in particular countries that impede
 
educational advance. A major effort may be needed to establish momentum in
 
education, and revitalization of shcools where they have stagnated may be
 
almost as difficult as initial take-off.
 

2. Ecological studies of educational diffusion in develoning countries
 

This could be viewed as a sub-topic under B.1, extending it to include
 
secondary schooling. However, it deserves separate consideration because of
 
the focus upon geographic patterns within a country and because of the special
 
theoretical and methodological frameworks available, Intensive studies in
 
particular countries can accumulate evidence to provide a basis for comparative
 
analysis. Recent advances n several of the social sciences provide techniques
 
for making such studies amenable to use by policy makers. These projects fit
 
in neatly with "regional science" work on centers of gravity, with sociological
 
studies of mass communication, with economic studies of transportation and
 
labor market areas, with studies of the job-opportunity grapevine in its speed
 
and space dimensions, etc. There are two policy issues toward which ecological
 
studies of educational diffusion could make a definite contribution.
 

First, given scarce resources, investments in human capital by means of
 
education are sometimes viewed as alternatives to improvement of communication
 
networks, as at least partial substitutes in a development program. However,
 
consideration of thresholds of resistance .and of the multiplier processes in
 
diffusion of education brings the complementarity of the two sorts of investment
 
into the foreground. This is to refocus the question of investment allocation in
 
terms of alternative integrated sets of complementary policies.34
 

Second, to argue for multiple attacks on the task of spreading education
 
and transferring technological and organizational know-how means, given limited
 
resources, to argue for concentration of efforts at key geographic points. It
 
seems imprudent to scatter scarce educational funds widely if this means that a
 
"take-off" of schooling will be achieved almost nowhere. It seems equally imprudent
 
to sponsor diverse assistance projects without regard tothe location of other
 
projects or educational programs. But this does not mean that effort should be
 
put only into the existing nodes of educational and communication systems; a
 
planned program that took account of diffusion and multiplier processes might
 
well build up new centers. This not "unbalanced" investment in the usual sense,
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S but it does mean inequality; the available alternative equalitarian dispersion
of resources may bring little advance anywhere and end up in similar inequality 
at a lower level. Also, concentration of resources in selected secondary centers
 
might attract qualified teachers who otherwise cluster almost exclusively in

"primary" cities. Thus the problems of city primacy and land use planning, 
discussed in other-papers of this volume, are involved.
 

3. 	 Studies of the social status aspects of education in develoninz countries 

This problem (like D.2) is a special extension of B.1. It uses some of 
the concepts underlying ecological analysis,.but with a different dimension of 
"distance." Moreover, rural-urban contrasts are normally associated with other 
status cleavages. The two kinds of study converge in a combined analysis of
 
diffusion down the status scale and along the geographic gradients, for there
 
may be significant local variations in status-diffusion patterns. But the core
 
questions here are different. Under what conditions, for example, does academic
 
secondary education spread through the population, along what channels, and at
 
what rates? Where does it become dammed up? Does diversification of a school
 
system foster diffusion, and if so how? What categories of the population are
 
recruited into one or another kind of training, and why? Apart from their direct
 
bearing upon education, these topics have implications for the development of an 
independent middle class capable of maintaining economic and political advance. 35 

C, 	 Costs of education, resource mobilization. and distribution of the'burden 

1. 	Analysis of the oportunity costs of education in less develored
 
countries
 

The real costs of education are what is given up in diverting resources 
into this activity: the opportunity costs. The term is used here in a narrower 
sense, however; i.e., contributions the students would otherwise be making by 
their work. Opportunity cost studies in this sense form an important part of 
over-all cost assessment, and are needed also to clear up some common misunder
standings. 

It is. frequently contended that peasants cannot spare their children from
 
work in the fields, but in many societies -elementary age children do little such
 
work. 36 In other contexts, paradoxically, it is said that the marginal product
of the labor of these children is zero. Also, there is much confusion surrounding 
the opportunity cost effects of unemployment, underemployment, and the institu
tional factors conditioning age roles in the occupational structure -- problems 
that are important in formulating educational investment policies. It is time 
that research on the economics of education.dig into these questions.
 

We need also to disentangle the private from the social opportunity costs 
of shifting children from production into schools. The possible effects of 
compulsory school attendance upon agricultural practices and upon extension 
programs are often ignored. This is one of the few instances in which, at least 
for the elementary school ages, it may be possible to have the cake and eat it. 

Analysis of opportunity costs for higher and secondary education involve 
the same confusions, but something is added; namely, what the graduates of the 
next lower level of schools do. 37 
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2. Studies of teacher sunnlv -problems and potentials
 

-Shortage of teachers is frequently a genuine bottleneck in extending
 
educational opportunities. The most severe bottlenecks- occur at different points
 
for' different.societies and at different stages of development. However, at three
 
points "shortage" is virtually, universal. 

One of these. is shared by the already industrialized countries; there always
 
will be a 'shortage" of superlative teachers. The two principal other shortages
 
are for teachers in rural schools and for individuals qualified to teach scientific
 
and technological subjects by actual demonstration rather than by.memorization.
 
This latter deficiency is aggravated by certain types of occupational, prestige 
sentiments. One may sometimes find two men teaching a class, .the.professor.who
 
talks and a trained assistant who does the manual manipulation. The wastage of 
trained men is obvious. Moreover, the demonstration of professional status may
 
well be more appreciated than the importance of the subject -- and the image of
 
the- working assistant is a very negative way of conditioning students to do things.
 

In recommending research on problems of teacher supply it is not our intention 
to suggest additional inventories of manpower and projections of "needs" associated 
with some hoped-for extension of schools. Such surveys are merely a basis for
 
research. We must- go behind the "need" estimates to study the available alterna
tives and the critical points in relation to development dynamics, and we, must go
 
behind the supply estimates to their underlying factors. This entails "search"
 
for unused or underused resources, for the incentives that could bring them into
 
use, and .for possible modifications in educational policies that can make more
 
effective use of the resources that are available.
 

On this last point, it is essential to examine the effects of accepted
"standards" with respect to formal,teacher'qualifications upon teacher supply. 

.Also, levels of standards aside, are these standards distorted. in the context 
of realistic alternatives for' employment and in the light of the potegtial as
 
against the actual roles of schools in economic and political life. 3 The
 
selfkconceptions of teachers play a central role in this situation. Teachers
 
remain, unused sometimes because they will not take certain types of positions or
 
will not leave urban centers or their native province. In other 'cases teaching
 
is viewed, as a temporary halt on the road to.political office. Special attention
 
needs to be given also to assessing the untapped local resources of potential
 
teachers.
 

Research on teacher supply ties in with many other'aspects Of education.
 
It is related to research on educational methods and on the kind of people turned
 
out by -the schools. It is linked to study of the processes by Which education
 
becomes diffused and with the ways a society utilizes its trained manpower. For
 

'many reasons, this offers a particularly aptpoint of attack on a series of 
related problems.
 

,A brief comment concerning international exchange of persons is in order. 
All such exchange, broadly, is an. exchange of' "teachers", for'better or worse. 
In, some of the- developing countries foreign personnel constitute the core of the 
teaching staff in secondary schools and universities. Other thah, in the very short 
run, however, these foreign teachers can form only a small fraction of the staff.'39 
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3. Distribution of the financial burden
 

Countries vary widely in how they distribute costs between central and
 
local governments and between government and private sources, but education, is
 
a large item in the public budget nearly everywhere. Though studies of public
 
finance must be undertaken for many reasons having little to do with education,
 
there are special problems and opportunities with regard to school finance that
 
demand attention.
 

A salient contrast between.less and more developed countries lies in the
 
greater importance in the former of the subsistence sector of the economy. .Where
 
this sector is relatively large, the effective ways of drawing private resources
 
into the public domain may be quite different. For example,. there may be a
 
legitimate place for using a corv'e to build schools (and roads) in lieu of money
 
taxes. 40 Most of the other problems have their analogues to at least some degree
 
in-the more advanced countries.
 

Distribution of responsibility between local communities and central
 
government is an issue that takes on a .special cast where tribal or similar
 
units are involved. Financial decisions and strategies for manipulating educa
tional incentives are interrelated; thus diffusion and finance studies contribute
 
jointly to decisions concerning the geographic locus of the burdens of school support. 

There is a parallel set of questions concerning distribution-of the costs
 
between public and private sectors. These include the sensitive questions of
 
stipends and loans:, to whom they will be granted, for what kinds or levels of
 
schooling, with what conditions about later job commitment -- and whether they 
are warranted at all. This brings us back again to the problem of teacher supply 
and to the complex problems relating topublic subsidy of various kinds of 
educational endeavors.
 

Research cannot answer these questions outright-, but it will identify the.
 
parameters of action potentials and the probable outcomes from alternative policies. 
Studies of public finance in the developing countries may seldom be fundamental
 
social science research, but objective analysis of-its socio-economic facets is
 
vital for optimizing the allocation of scarce resources for development,, and it
 
can contribute to pointing up some new (and old) types of assistance projects that
 
may be especially promising.
 

.D. The Role of Education in Economic Develoment
 

Interpreted sufficiently broadly, "the role of education in development"
 
would include many of the items already listed. However, the emphasis here is
 
on the way education enters into economic activity, rather than on what it costs
 
or how resources are mobilized for it, the nature or quality of those services,
 
or their diffusion.
 

A question often asked but not answered is, what is the part .playedby
 
literacy and, primary education in economic advance? As usually posed, this
 
tacitly assumes too simple a conception of the factors in development. To spell
 
out a design for study of the contribution of primary education to development
 
would lead into innumerable other topics, many of them already mentioned. 
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However, two broad hypotheses suggested by the evidence already at hand are worth
 
noting here as indicative of kinds of questions to which the projects listed might
 
be directed.
 

First, as the charts in an earlier section of this paper suggest, gains
 
from a literate minority may level off rather quickly and remain level until
 
education has been built up to a point at which widespread Iransformation of the 
economy is possible. There is perhaps an educational threshold for primary
 
schooling that must be reached before further extension of such schooling can be
 
brought into economic play. But some countries seem'to offer exceptions. Clearly
 
we need longitudinal data for particular countries as well as cross-section data.
 
The variant situational conditions particularly need investigation. These comments 
suggest a further hypothesis that is important in its own right even if the fore
going one does not stand up. 

This second hypothesis relates to the socio-economic milieu of education
 
and it pertains perhaps more to secondary and higher than to primary education. 
A polarization of society and absence of a communication continuum among the sub
populations may inhibit effective economic utilization of any given level of 
schooling even when it has not checked the spread of such schooling. The loose
 
but positive correlations between "competitive" political systems and economic
 
development (referred to by Hagen in the accompanying-paper) may well relate
 
mainly to the existence of a middle class. Some of the exceptions in Hagen's 
paper would cease to be exceptions if this redefinition were adopted.. However,
 
to say this is also to point to the fallacy of considering status structures as 
unidimensional. Our second hypothesis then has two variants (and could of course 
have more). One of these, in line with the way it was initially stated, focuses 
on the "communication" factor; the other emphasizes the emergence and growth of 
a mundanely active "middle class,":'whether or not in its origin "deviant." 

This pushes us into facing a question that is often asked and answered, 
after a fashion; it is answered because-policy demands an answer. This is: what
 
is the appropriate educational mix in various situations or stages in development? 
Presumably the impact of primary education depends partly upon a certain spread
 
of advanced education. But the availability of complementary skills created in 
the higher schools is only one of the reasons for such a relationship. Another
 
may well be the effects of the people with intermediate schooling, along with
 
others having primary and higher training, upon the social status communication 
networks, and hence on what opportunities are perceived and acted upon. Again, 
non-educational conditions influence education's role in economic change as in
 
political "democratization." What educational and non-educational strategies
 
weaken social polarization and foster growth of a middle stratum, .given various
 
starting points? Studies of factors in educational diffusion and of the utiliza
tion of education in economic life are -here joined.
 

Research on the economic effects of education does not divide neatly into
 
sub-topics. The list of suggestions that follows distinguishes by types of
 
research methods, especially historical versus field studies, as much as by the
 
main questions posed.
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1. 	Historical research on the relations between soread of literacy and
 
elementary'education and the occuoational structure
 

While an adequate theoretical base for analysis of the role of education
 
in development of the "new" nations cannot be constructed merely by identifying
 
historical sequences end correlates in the earlier history of the West, that
 
history can nevertheless serve to check some hypotheses and suggest others.
 
One of the main questions calling for investigation is that of the interplay
 
between the spread of literacy and elementary education in the early stages of
 
the agricultural and industrial revolutions in Western countries and Japan. Such
 
studies would examine the diffusion of schooling among status categories and
 
geographic areas (see B) and development sequences in the spread of education,
 
growth of markets, and changrig occupational structures.
 

2. 	Historical research on the training of key groups in the
 
.industrial labor force and in entrenreneurial ranks
 

Despite the many educational histories, economic histories, and histories
 
of particular industries, res6arch concerned explicitly with the sources and
 
training of key groups in economic life is only begnin. To study engineers
 
and machinists in various countries is one example. 1 Another would be to build
 
on work already done concerning the early Iron Masters of Britain and of Tsarist
 
Russia, and so on. Some studies might of course be wider in scope: merchants in
 
general, manufacturing entrepreneurs, skilled workers, (however defined), within
 
a particular country. There is reason to think that development can proceed with
 
relatively small sets of trained men provided these are linked in the proper
 
manner geographically and in terms of status relations. Probably also -"imports"
 
of skill have always been major factors. (In some cases projects could be
 
combined with those in A.6).
 

3. 	. Case studies of the twentieth-century history of Latin Americai 

These countries are of particular interest'because of their predominantly
 
European populations and their stagnation under seemingly favorable circumstances.
 
The extent of development also varies considerably among them. Broad studies
 
incorporating in varying degree most of the topics listed'in this paper are
 
called for.
 

4. 	Special studies of the effects of education of rural nonulations
 
upon a ri6ultural -rogress
 

Selection of cases might well be devised to approximate controlled ex
periments, though special cases like Denmark and Japan are also of great.interest.
 
One would examine changes in agricultural practices and productivity in areas
 
(within or among countries) that are similar in some critical respects but differ
 
in the spread of general elementary education, crosselassified also by the presence
 
or absence of agricultural extension and other forms of adult education.
 
There is an especially strong case for cooperative research of this kind linked
 
to experimental programs within a host country, projects in which there is
 
explicit provision for study 6f control areas matching those in which assistance
 
programs are undertaken.
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5. Factors influencing relations between education and labor force
 
"commitment" 

Lack of a committed labor force is often cited as a major obstacle to
 
economic advance. Identification with the job, responsibility for tasks, and
 
adaptation to non-familistic organizations call for varying modification of
 
prior patterns in the host country, but they require also modifications of
 
Western institutions imported into new areas. Intra-educational factors
 
affecting commitment include types of schools and methods of teaching as well
 
as levels of schooling. But the degree to which these educational influences
 
carry over into vocational performance reflects also many extra-school features
 
of the society. These topics are well suited to experimental research linked
 
to assistance programs, and they shade into topic 6.
 

6. 	Investigations of the efficacy of enterprise-linked trainin
 
in developin econ6mies
 

The term "enterprise-linked" has been used here deliberately to encompass
 
a considerable range of activities, from on-the-job training in the lesser
 
skills and strictly vocational apprenticeship to academic schooling provided by
 
private concerns. There would be several facets of such studies, even excluding
 
variations in the legal 'and financial setting. Who is trained, how recruited,
 
from what sectors of the population? What are the perceptions and attitudes
 
concerning education and jobs of the new entrants? How are these attitudes
 
and perceptions changed? How do those receiving one or another sort of training
 
compare in subsequent work efficiency and adaptability? And how do the new
 
entrants and the "graduates" compare in these respects with comparable groups
 
that have not had this experience, including those receiving training in
 
technological versus those in academic schools. 42 Do the higher-level
 
trainees see this program as just another facet of bureaucratic life and
 
posts in the organization as the security equivalents (whether or not at equal

"prestige" ratings) of jobs in the government, or do they perceive and act
 
upon perceptions of less traditional economic opportunities elsewhere? To
 
what extent, if at all, are attitudes of disdain for practical engineering,
 
for example, modified or even overcome? What skills are developed, and how
 
much adaptability?
 

To be able to interpret differences in the answers to some of these
 
questions, one must simultaneously look into the factors that might explain
 
them. In particular, for example, are they associated with prior training,
 
with the kinds of education in the enterprise-linked program, with teaching
 
methods and examples set by teachers, with family backgrounds of the students,
 
with expectation (whether legally bolstered or not) or more or less permanent
 
jobs in the firm?
 

The importance of this kind of research goes far beyond what would be
 
justified by the present modest scale of enterprise-linked training. We alreadyw
 
know that opportunity perceptions and prestige images impede effective utilization
 
of educated men in economic development. These images are by no means divorced
 
from reality,, and they reflect the traditional exaltation of bureaucratic

S employment and its links with higher and even secondary schooling. Also, transfer 
of "know how" is far more difficult than teaching school subjects or narrow craft 
skills, depending as it does more closely upon participant experience.
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Innovation in enterprise-linked training is one of the potentially most
 
promising strategies for orientation toward progress in a kind of society congenial 
to the freedoms treasured in the West. It brings jobs and education more closely 
together in a meaningful setting consistent with ecpnomic advance. It offers 
exceptional opportunities for transfer of know-how,43 and for development of a
 
cadre of trained, practical men. There are many possible variants. In addition
 
to those already tried, it should be possible, for example, to combine intern
 
periods on the job with courses in higher and secondary technical schools ?d
 
with credit arrangements and business advisory services for those trained.44 But
 
these types of program will call for innovations in educational finance also.
 

7. The Costs and Financing of Enterprise-linked Training
 

Even in the already industrialized countries it takes a long time to train
 
a whole cohort of workers in a new plant as compared to the time needed to fit a
 
few new men into a going operation. These special problems in the developing
 
countries have received scant attention. To be sure, there is general appreciation
 
of the inadequate managerial skills and lack of a committed labor force. 'But there'
 
is a tougher problem that is not solely one of unfavorable attitudes. In the
 
developing countries, virtually all new enterprises are in some degree "infant'
 
industries," whatever the capabilities of their managers, especially if the
 
technology calls for a skilled labor force. The foregoing are contributory
 
factors encouraging the introduction of highly modern plants and capital-intensive
 
processes despite the large "labor surplus."
 

Assessment of the training costs for launching a particular new enterprise
 
is mainly the task of business consultants and managers. But research into the
 
magnitude and implications of these costs is needed as a basis for public policy. 

The preceding remarks referred only to those costs that'are typically
 
borne by the enterprise where there are neither subsidies to training nor legal
 
requirements for training of local employees. Such requirements are feasible 
without subsidy only when there are special reasons for a firm to locate in a 
particular country and its prospective profits will cover what amounts to a 
"training tax." Oil and mineral exploitation furnish the best examples, but
 
these are not the best settings for the kinds of enterprise-linked training
 
that will most facilitate development. Cases of government subsidizing
 
training in private enterprises without trying to take over the enterprises
 
have not come to our attention. Material for research on training costs is
 
available, for example, in records of some British enterprises in colonial
 
territories. Various host-country mixed enterprises (notably in India) and
 
public enterprises are equally available and may prove more important. Also,
 
Soviet experience is particularly relevant (see D.6).
 

http:trained.44
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Given a body of data for realistic appraisal of this problem,. research 
into new methods for financing enterprise-linked training may well throw fresh 
light on a whole series of policy problems and strategy potentials for
development. 45
 

8. Studies of the civilian imoact of training in military service 

Military schools would of course be included in any case in the strictly
 
educational studies noted under heading A. Here attention is directed to
 
military-linked training as preparation for civilian roles, asking questions
 
similar to those raised in connection with enterprise-linked training (D.6). 

V. CONCLUDING RMARKS: TOP PRIORITIES 

A. Basic Criteria
 

Priorities presuppose specification of purposes. In the present context 
there are two highly relevant policy goals: (1) raising levels of living in the 
developing countries and spreading these gains among the population; (2) facili
tation of democratic participation in political decision-making and freedom to 
dissent from policies of the party in power--development and acceptance of a 
"loyal opposition." Fainthearted local acceptance of these goals throttles 
assistance programs and may limit research opportunities, but it does net impugn 
the use of these goals as guides for a priority ranking of research topics and 
methods.
 

It follows that priorities in research should be accorded those projects
 
that give greatest promise of identifying reaction thresholds and the most potent
 
multipliers. But this proposition is equally valid for those interested in
 
"basic" research,. since identification of strategic factors requires fundamental 
insight into societal processes. Two kinds of multipliers are involved, both
 
of which require a large enough initial impact to surmount thresholds. First, 
there are the self-generating processes within education, calling for studies 
of the factors in educational diffusion and studies of complementarities and 
substitutions among these factors. Second, there are inter-sector multipliers, 
the supportive interplay between educational and economic (and political) 
development. Critical here is the integration of education into economic life; 
"more education" does not necessarily induce inter-sector multiplier-processes. 
Cutting across the research proposals given priority below, and imbedded in 
some of them, there should be special stress on investigation of educational 
and cultural transfer as part of or in coordination with development assistance 
projects (or with experimental projects of host countries). High priority 
should be accorded also to research in which colleagues from host countries 
are active participants. Not only can such projects become valuable training 
programs; in many situations they are shrewd strategy for accomplishment of 
other ends.
 

High on any priority list also must be more diligent exploration of
 
what is in the files of ICA and the heads of its staffs. Buried there are
 
unusually yaluable materials for research that would be of spedial pertinence
 
for policy making. What has ICA experience with, educational assistance programs 
been and with education by means of non-educational-projects? What factors 
in the environments and programs have been associated with success and failure-
viewing these criteria more deeply than publicity? Yhch that has been learned 



BA - 32 

is being lost and will have to be learned over again. The Congress, broperly 
concerned with optimizing the gains from the United States investment in 
assistance, has in our view been negligent in not 'establishing large funds for 
research parallel to our assistance programs. 

B. 	 Six Ton4Prioritv Research Tonics 

Grouping projects under headings that cut across the categories used 
in previous pages, we would emphasize the urgency of research on the
 
following topics. 

1. 	Studies of teacher supply problems. vreferably conducted on
 
the around in several developing countries.
 

Teacher supplies are critical in educational development, they have 
quantity and quality and locational dimensions. They are tied up with a 
whole complex of interconnected problems concerning resource use for 
development. Also, a focus on teacher supply problems can be an exception
ally useful route into related studies; it is a handy starting point since 
the subjects are readily available for inquiry. The problem gains importance 
from the prevalence of what we believe to be fallacious tactics in teacher 
recruitment and from the-rdlative ease with which policy can be modified.
 

2. 	Studies of the diffusion of education and its influence on
 
'diffusion of other traits.
 

This topic also is eminently researchable. It can make important 
contributions to social science theory and method. It is highly pertinent 
for policy making in the developing countries and for American assistance 
policies. Jointly with the next item, it offers an especially promising 
approach for cutting into problems of stagnation after take-off. 

3. 	Studies on the role of education in social mobility in
 
developing countries.
 

Such work combines analysis of the social status dimensions of 
educational diffusion with analysis of job destinations. What influence 
has education of this or that type had (as compared, for example, with the 
pushes and pulls of hunger and money) in moving people from one kind of 
work and orientation to another? Such studies can identify strategies 
contributing to the emergence and strengthening of the middle strata. 

4. 	Exoloration of the possibilities in various media of
 
rural education.
 

Media can be used separately and in combination as agencies for in
jecting skill in decision-making into farm populations. Plans for educational 
research should be part of every agricultural assistance program. 

5. 	 Studies concerned with education of elites. 

The 	usual questions about how much resources to put into secondary and 
higher as against elementary education are of the second order. The first
 
order questions relate to the nature of the elites, their training, what they 
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can do, and in what ways they can become more effective agents of change. 
Unfortunately, powerful local elite groups can veto both program and research 
proposals; hence there is need for a strategy of introducing-this kind of 
research. This information can usually be obtained in projects dealing-with 
status mobility or with enterprise-linked training. Also, it could be a 
byproduct of manpower surveys or of a study of examination systems.; if this 
focus were built into such studies they would have higher priority than 
otherwise. 

6. Exoerimentation in the use and subsidization of enterprise
linked training. 

,We need to pioneer in building educational research (broadly defined)
 
into programs of enterprise-linked training. This is of course also to 
stress the background research described in topics D.6 and D.7.). Since the 
specification of top priority for this sort of research may ultimately mean
 
also taking a strong position with respect to a particular kind of experimental 
assistance program, our position must be argued on both fronts -- the action 
front and' the research front. 

On the action front such experimentation is justified on several scores. 
First, it is economically justified because of the "infant industry", or, in 
more respectable technical economics, the "external economies of scale" problem 
in its human resource form. It is justified, that is, as providing a boost ever 
the big hump between now and the point at which the "economies of scale" that 
depend upon existence of an experienced intermediate-level labor force can be 
reached. It provides one channel for integrating education more effectively
 
into economic life and getting inter-sector multipliers moving. Also, it may 
be that experiments of this kind will provide the most effective methods of
 
transferring higher level know-how from foreigners to the inhabitants of the 
host country -- including in the process the innovative adaptations that are 
needed for successful transplantation. (The latter specification, by the way,
 
suggests some of the experimentation and research problems that may be
 
peculiar to a transfer situation.) And action programs of these kinds are 
justified as one of the few ways in which we may help foster development of 
a genuine middle class.
 

But like other assistance programs, these would of course be gambles; 
some almost certainly may fail to come up to what had been hoped of them. 
Others might be surprisingly successful. Parallel research that could 
identify the reasons for these successes and failures should obviously have 
extremely high priority. Over time, the research contributions should 
multiply, both in their basic scientific value and in -the assistance they 
would provide to men responsible for policy bhanges and for sponsoring 
trials of new approaches or in new locations. 
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Review, Vol. 4 (Oct. 196o), pp. 84-92. 

3. 	 Susan Elkan, "Primary School Leavers in Uganda," mid pp. 102-9,. 

4. 	Walter Elkan, hirants and Proletarians (London: Oxford University Press, 
196o). 

5. 	 D. N. 1&jumdar et .al Social Contours of an Industrial City: Social Survey 
of Kanpur 1954-56 (Bombay: Asia Publishing Co., 1960), pp. 128-9; India 
Planning Commission, Educated Persons 'in India Manpower Studies 9. 

6. See the 	1959-60 Report, Comparative Education Center, University of Chicago.
 

7. 	Johan 2 kerman, Theory of Industrialism (Lund: Gleerup, 1960). 

8. 	 This thesis was stated in a recent lecture at Chicago; his analysis is 
based in part on an interview study in Sweden.
 

9. R. M. Solow, "Technical Change and the Aggregate Production Function," 
Review of Economics and Statistics- (Aug. 1957); 0. Aukrust and J. Bjerke, 
"Real Capital in Norway," Income and Wealth Series VIII (london: Bowes, 1959). 

10. 	Notably some of those of the National Bureau of Economic Research.
 

11. 	Albert 0. Hirschm~n, The Strategy of Economic Development (New Haven: Yale 
University Press, 1958). Paul Streeten, "Unbalanced Growth," Oxford Economic 
Papers Vol. n.s. XI 1959), pp. 167-91. 

12. Ragnar 	Nurkse, Ibid, pp. 295-7.
 

13. 	Some other aspects of the problem are discussed by the second author of the 
present paper in "The Impact of the Educational System on Technological 
Change and bdernization," in UNSSOO, North American Conference on the 
Sobial Implications of IndustriL.lization, 1960 (forthcoming). 

14. 	 Ragnar Frisch's well known contributionsto a more' positive conception of 
the role of ti.me in economic analysis are relevant here. 

15. 	For previous treatments of some of the topics in the present paper, see
 
J.B.D. Derksen, "Illiteracy and National Income," and Hilda H. Golden, 
"illiteracy and Urban Industrialization,"-Chs . 9 and 10 respectively in 
UNESCO, World Illiteracy at Mid-Century. Monographs on Fundamental Education, 
No. 11, 1957; see also the introductory chapter of UNESCO, World Survey of 
Education Vol. II. 
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16. 	 Brian, J.L. Berry, "An Inductive Approach to the Regionalization of Economic 
Development," in Norton Ginsburg (ed.) Essays- on Geogranhv and Economic 
Development (The University of Chicago Press, 1960), pp. 78-107; W.S. and
 
E.S. 	 Woytinsky,, World Population and Production (New York: Twentieth Century 
Fund, 1953), p. 389.
 

17. 	 However, this tells us little about countries deviating markedly from the 
prevalent pattern in a scattergram relating education to income or energy 
use. Supplementation of the factor analysis by elaborate multiple corre
lation using many independent variables was considered but we decided that 
it would have dubious additional explanatory value. Most of the variables 
are too closely intercorrelated; they serve better as measures of
 
technological development than as clues to what brings this about. In 
fact there are no available indexes for most of the presumptively important 
causal or constraining factors in growth that are not at the same time 
measures of levels attained.
 

18. 	On this and other questions concerning Japan, see below. In the Caribbean
 
there are ratios of cultivated land to population as low as most in Asia,
 
but income is not low relative to education.
 

19. 	This does not mean there was no concern about this problem; there have 
always been members of elites who feared an oversupply of educated men, as 
is still true in Western countries tod-ay. It is also too easy to overlook 
the fact that Tsarist Russia was far ahead of most underdeveloped countries 
today in both its economic and educational attainment. To get to the 
Tsarist level would mean a major advance for many of today's developing 
countries. For an illuminating discussion of the questions concerning
 
various sorts of elites, see Edward Shils,. "Political Developments in New
 
States," Comarative Studies in Society and History, Vol. 2 (April and July 
1960), pp. 265-92, 379-411.
 

20. 	 The advantages of oil resources to Venezuela (as to British North Borneo) 
are particularly evident, as is also the tragedy if this income flow is 
wasted. 

21. 	The post-primary rates for Puerto Rico and West Germany seem too high.
 

22. 	 UNESCO has published the percentages of 5-14 year olds in primary school 
for 1930-34 and 1950-54. In some countries numerous children have moved 
into secondary school at ages of 12 to 14 and are not counted in this 
index; in half the countries with high primary enrollments in 1930-34 this 
rate 	declined during the next twenty years. Nevertheless outside of
 
Europe the 1950-54 rates are quite good indexes, and the 1930-34 rates are 
useful even for European countries. Differences in school starting age 
also distort the picture. Where pupils begin-at seven, the share of 5-14
 
year olds in primary school will be less than where entry is at five or six.
 
Yet the total schooling in the first case (as in Sweden) may be greater.
 

23. 	The Japanese case and some of the puzzles presented by the entire Asian and
 
Latin American pictures will be discussed further When we look at the 
situation by world regions. 
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24. 	Since 1938 income data were available for fewer countries, correlations
 
were computed first including only countries for which a full set of 
estimates were available -- mainly Europe and the Americas. 

25. 	The latter are dominated by the countries in which the 1950 primary
 
enrollment rates were most distorted by entry of children into secondary
 
school. In many of these countries primary enrollment rates as here
 
measured actually declined. For the high energy group especially, better
 
education measures might have strengthened the prediction of 1950 educational
 
indexes based on 1938 incomes, bringing them in line with the other energy
 
potential groups.
 

26. 	In view of the low zero order correlations between 1955 income and 1930-34
 
primary enrollments among countries with less than 90 per cent adult
 
literacy in 1950-54, it is hardly surprising that inclusion of 1930
 
enrollments did not improve predictions based on 1950-54 literacy alone
 
or on 1950-54 literacy and post-primary enrollments in combination. In fact,
 
for all coutries with less than 90 per cent litrate in 1950-54 the
 

r~spectivelyvalues of r 1.245 were so little above those of r 12 and r 1.25 
as to make no difference when rounded to two places. Replacing the 1930
 
b 1950 primary pnrollments improved these correlations slightly, fo 

2

f3d .456, from r 1 25 .443 to r 1.235 .929.
 

Note that for these countries r 12 is .432 and rT

Note 	 2 ! is .42; the
 
correlation of concurrent adult literacy with incole is slightly, but
 
only slightly, higher than that between 1955 income and 1950-54 rates
 
of primary enrollment.
 

27. 	Berry (in Ginsburg, Essays, Op.Cit. p.96f) also identifies regional 
clusters in development. 

28. 	Venezuela is out of line on all charts, due to oil incomes. The anomalous
 
positions of Chile and Paraguay may well be due to the errors in income
 
estimates for the former and in education data for the latter noted earlier.
 
The contrast with Brazil and Colombia is striking.
 

29. 	In using the expression "practical minded" we do not imply that men who
 
realistically assess opportunities and express their preferences by seeking
 
white-collar or government jobs are foolish from the point of view of
 
their personal advantages.
 

30. 	See Benjamin S. Bloom, The Improvement of University Examinations (Delhi:
 
University Grants Conmuission, 1961) and Evaluation in Secondary Schools
 
(New Delhi: All-India Council for Secondary Education,. 1958).
 

31. 	 "If care is not taken, the excessive importance attached to diplomas and
 
especially the fact that they give direct access to every kind of public
 
office will lead to atrophy in the private economy sector, a plethora of
 
"white collar" workers and a pretense of development which is the very
 
negation of reality."- E. Valin, The value of examinations: a technical
 
study carried out in Lebanon (UNESCO Educational Studies and Documents, #40,
 
1961) .p.8.
 

32. 	Once again the anthropologist may object that these images are realistic, 
but the issue is not the "realism" with which individuals assess prestige. 
The prestige of certain jobs is "exaggerated" in terms of a societal goal 
assumed here: advance toward higher -levels of material well-being. It 
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should be noted that the comparatively high civil service incomes are 
often pegged; the elite tax people to pay themselves independently of their
 

productivity. Economically these incomes may be quite unrealistic though
 
to the striver for a post they are very real indeed.
 

33. 	 Soviet educational history is particularly illuminating on this topic.
 
For some related projects, see D.4, D.6, and D.8.
 

34. 	This reformulation becomes even more important when considering how to
 
absorb newly educated cohorts into vocational life.
 

35. 	 The influence of parental status upon educational diffusion has received
 
an unusual amount of research attention in advanced societies; but most of 
it refers to recent decades and the pattern of successive diffusion waves 
has received little attention. Similar work in developing societies has
 
barely begun, as is true of archival study of the situation in early 
western history and in Japan. 

36.. 	See the study of Egya, Ghana by Philip Foster and also his forthcoming 
study of secondary schools in Ghana; see also Susan Elkan, -O.Cit. 

37. 	At this point studies of costs and analysis of the economic roles of youth 
completing various levels of schooling merge, sliding into some of the 
research suggested under heading D. 

38. 	 This question of realistic standards in relation to resource limitations 
and development goals and requirements is of course a pervasive one. 
For example, to apply American or Swedish or British standards in training 

-physicians 	in most of the developing countries is more likely to retard 
than to hasten provision of better health care among the population as a 
whole. For further discussion of this quality-quantity problem see 
Keenan's chapter.
 

39. 	Studies relevant to decisions in the United States as to what kinds of 
teachers can serve most effectively in certain countries are unlikely to 
bear much relation to the teacher supply projects suggested here (but 
see A.7, D.6, and D.7).
 

40. 	 Readers may be reminded of the American tradition of housing and boarding 
the rural teacher in rotation at the pupils' homes. 

41. 	W.H.G. Armytage, A Social History of Engineering (London: Faber, 1961).
 

42. 	 On comparison of apprenticeship with vocational school training, see
 
Keenan's paper in this volume.
 

43. 	 In this connection see Eckaus' discussion of experiments with institutional
 
arrangements which facilitate technological change end of the role of
 
foreign investments and consulting firms in implementing such change. 

44. 	 There are other possible combinations. The Mexican government did not 
require that Sears institute a training program, but its stipulation that 
a large part of the inventory be purchased in Mexico led Sears to4inaugurate a kind of business-management advisory service. The learning
aspects of this program warrant study. 

45. 	 Notice the suggestions concernying government subsidization of apprentice

ship 	in Keenan's paper. 

4*6. 	 Ibid. 
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GROSS NATIONAL PRODUCT PER CAPITA, 1955 (IN UNITED 
STATES DOLLARS) AND PERCENTAGE OF ADULTS WHO 

WERE LITERATE, 1950* 
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Chart III 

GROSS NATIONAL PRODUCT PER CAPITA, 1955*(IN UNITED 
STATES DOLLARS) AND PERCENTAGE OF POPULATION, AGE 
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Chart IV 
COUNTRIES OF EUROPE, THE UNITED STATES, 
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Chart V A 

COUNTRIES OF SOUTH AND CENTRAL AMERICA 

GROSS NATIONAL PRODUCT PER CAPITA, 1955 (IN UNITED 
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Chart V B 
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Chart V C 
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Chart VI A 
ASIAN COUNTRIES 
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Chart VI B 
ASIAN COUNTRIES 
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Chart VI C ASIAN COUNTRIES 
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INTRODIXCTION 

Human resource development is not a science--it is more nearly an 
art with a dash of science and a heavy interlarding of statesmanship and 
diplomacy. At best, manpower problems are not easily susceptible to 
the traditional scientific approach of investigating and experimenting with 
a known body of facts. In the developing countries particularly, the 
paucity of facts, coupled with a plethora of assumptions, have mitigated 
against the formulation of uniform principles in the human resource field 
which would serve as guideposts for foreign aid policy-makers and pro
gram administrators. 

I am not certain that research in the traditional sense will yield too 
many significant answers. What I view as an overriding, current need is 
exchange of information and comparison of experience among the people 
who have been or will be engaged in manpower development work in the 
field. This interchange should result in gradual development of some 
-common denominators and improved techniques for general application. 
So far as the emerging nations are concerned, the immediate need is for 
well-trained and hardheaded people who are willing to work under frus
trating and frequently unpleasant conditions and who, using the best 
techniques gleaned from previous experiences, will pioneer in the 
development of human resources programs. If each developing country 
is thought of as a laboratory--as indeed it must be--then the work these 
men do is both research and the basis for research, for their findings can 
be analyzed and subjected to further experimentation and development. 
In this sense "research" is urgently needed. 

A program to develop human resources takes root and grows only as 
other resources, too, are developed. It is one part--perhaps the most 
important part--of a. "mix" of resources needed for economic develop
ment. This resource element, manpower, cannot be stockpiled, nor 
profitably processed by machine. It can be trained, educated, and 
motivated. The last process may well be the most difficult. 

Although the manpower dimension of national planning has generally 
received too little recognition, during the past two years there has been 
an encouraging emphasis on the importance of human resource develop
ment as a key to sound economic and social progress in developing 
nations. The human resource factor is beginning to take its rightful 
place, along with capital formation and natural resources, as a lever to 
assist developing countries in raising their standard of living at an 
accelerated rate. Yet, we have developed no procedures and no guiding 
principles out of all our experience to insure a more efficient "mix", 
even to insure that all essential resource elements of a given program 
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have been identified. Such procedures and guiding principles are sorely 
needed,
 

There are certain factors basic to the manpower problems of develop
ing countries. In some 200, 000 years we have reached the present world 
population of almost three billion people. The best estimates are that by 
the year 2, 000 there will be mare than six billion people on the face of 
this earth. The most striking part of this expected growth is the rapid 
increase inpopulation in the less developed areas. The rate of increase 
in the developed areas of the world will be much lower--in fact this rate 
will not be unlike that experienced during the past generation. 

With, the extremely low gross national product per capita in most of 
the underdeveloped countries, savings that can be derived from the annual 
increments in the gross national products of these countries will not be 
enough for real growth, although increased savings are certainly necessary. 
It has been stated that to provide a politically acceptable response to con
suption demands, a combination in much greater degree than ever before 
of capital assistance, technical assistance, and- consumption assistance 
is essential. 1/ As population increase alone in most developing countries 
will require greater utilization, of many resources in order to maintain 
the status quo insofar as the standard of living is concerned, it is evident 
that an effort of major proportions is necessary if the developing countries 
are to grow and attain a higher degree of prosperity. 

I. 	 Relationship of Human Resource Development 
to Over-all Economic Development Plans 

There is increasing evidence that a potent multiplier in economic 
development is the growth of skills, knowledge and technology. This 
multiplier can best be developed in-harmony with an over-all economic plan. 
Consequently, it is important that there be such an over-all economic plan 
in each of the new countries. This must be the country' s own plan, or one 
adopted by the nation after consideration of suggestions initiated elsewhere. 
It is futile to place reliance upon an outsider's plan which is accepted only 
to secure financial assistance, Manpower development should be included, 
in this plan in such a way that the potential work force emerging five, ten, 
and fifteen years in the future will be educated and trained- in fields in which 
needs can be foreseen and in occupations where the entire nation will 
benefit from such contributions. It is not enough to tarn out hundreds or 
thousands of lawyers in countries where the lack of engineers and tech
nicians is a bottleneck to progress. There is ample evidence that, in 
addition, to the waste aspect, educated. but unemployed and hence dissatisfied 
manpower is much more of a social and political problem than uneducated 
unemployed manpower. 
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One specific area where additional research is clearly indicated is the 
relationship between manpower development and economic development. 
For example, can a formula be devised to relate the dollars allocated for 
economic expansion to the needs ten or fifteen years hence for specific 
types of trained manpower? Such.a device if possible would be a break
through.
 

Economic development must be a continuous, not a sporadic process. 
To reach maturity, investment in people requires a long period of time. 
Substantial dividends may not accrue for almost a generation. Despite 
the -complexity and long range nature of human resource development, 
integrating this development with plans for over-all economic, development 
more than justifies the efforts involved. 

Itis. gratifying to note that new emphasis is now being-given in 
Washington to the concept that free societies mist be built from th6 
ground up with priority being accorded to the development of human 
resources. There is a growing awareness that the most important re
source in any country is not its farm lands, its factories, its mines, or 
its water resources - but its people. 

II. 	 Coordination Between Human Resources 
and Other Programs 

The rate of over-all economic growth of the emerging countries is 
largely ,dependent upon the speed with which indigenous manpower is 
developed to carry on the multitude of tasks essential to social and 
economic growth. Demands throughout the world upon available resources 
for development assistance are so severe that waste in any degree should 
not be tolerated.2 1 

The need for coordination of progr amming on many fronts has been 
evident for a long time. There is little indication that completely satis
factory solutions have been reached. Recently, the United Nations 
family arranged for a higher degree of coordination. among its constitu
ent and affiliated agencies. _n January 1961, at an inter-organization 
meeting on. education and training held, at the international Labour Office 
headquarters in&Geneva, recommendations were agreed upon for an 
integrated program for Africa in the field of manpower assessment. The 
International Labor Organization is the focal point within the U.N. for 
manpower assessment activities, including information on the labor force 
and the trends in labor supply and, demand. The United Nations Educa
tional, Scientific and Cultural Organization will, assist by determining 
general education and scientific training needs, the World Health 
Organization will supply over-all target figures in the medical and public 
health fields including health personnel, and the, Food and Agrikulture 
Organization will develop requirements data for agriculture. The ILO 
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will maintain a library of information in the human resources field in 
Qeneva for these multinational agencies, and presumably for reference use 
by others, and be the prime force in manpower assessment work. In this 
connection, the fact that recent publications of the ILO have been giving 
more attention to high-level manpower and management training is 
encouraging. UNESCO, WHO, FAQ, and other organizations affiliated 
with the United Nations will no doubt become the focal points for informa
tion in their own fields of interest and cognizance. This development 
is logical and desirable, but it involves only the United Nations family. 

In our bilateral aid programs, there has been more coordination 
between ICA and at least some private foundation efforts during the last 
two years than ever before; however, more remains to be done. 

In another field, that of recruiting technicians and experts for short 
term missions abroad, effective coordination is not evident. Coordina
tion in recruiting faculty members for one and two-year assignments in 
foreign universities, particularly in the developing countries, is an 
area where further effort appears practical, Studies to analyze existing 
practices, including the policies of American universities and colleges in 
granting leave, continuing retirement rights and fringe benefits, and to 
draw up workable recommendations for policy improvement should be 
undertaken as soon as possible. A technical assistance group from 
several countries meeting in Washington in February 1961 recommended 
that the Organization for Economic Cooperation and Development should 
assume primary responsibility in this area, 

Multilateral organizations, including the United Nations and its 
affiliates, will undoubtedly play an expanding role in world economic 
affairs. Consequently the need for effective coordination becomes more 
important for the United States. Institutions such as the International 
Bank for Reconstruction and Development, and the International Monetary 
Fund, as well as the United Nations Special Fund, have a relationship to 
the Development Loan Fund, the Inter-American Development Bank and 
the Export-Import Bank. Likewise the Surplus Commodity Disposal 
Program, administered by the U. S. Department of Agriculture, is 
related to the activities of FAO. Problems here are broader than man
power, and the importance of coordinating activities among all 
organizations playing major roles in economic assistance deserves more 
and continuing attention. The need is not for new organizations, but 
rather for a more effective franew.oTk-for coordinating the over-all 
effort of the United Statea. 3/ 

The relating of human resources programs to over-all economic 
development plans and to other technical assistance programs, in the 
light of the fact that there are today "co-existing" multilateral and 
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bilateral activities in many areas of endeavor, is a complex undertaking. 
In the area-of human resource problems, most nations do not now have 
the wisdom and experience to be certain of the xight solutions; nor do 
they now possess ali the trained manpower needed to work effectively 
with the emerging nations in getting the right start. 

III. Manpower Assessment 

In November 1960, a handbook entitled, "Manpower Programs and 
Planning in Economic Development, " was published by the Office of Labor 
Affairs of the International Cooperation Administration written under 
contract by the Bureau of Employment Security of the U. S. Department 
of Labor. Part I, "Planning for Manpower and Economic Development," 

is designed to be translated into the language of an underdeveloped 
country and used for host country consumption. Part JI deals with tech
niques, programs and organization. 

The broad coverage of the handbook makes it of inestimable value 
to those undertaking human resource studies in developing countries, or 
those engaged in research in the field of labor market economics or the 
relationship of humanresources to other aspects of a developing economy. 
This handbook includes in some detail the principal kinds of manpower 
information needed for both economic and manpower development. 

In the determination, of manpower supply, censns material and vital 
statistics are very useful. Special surveys or reports on unemployment, 
labor force surveys on employment, and reports from educational and 
training institutions are directly in point. Industryf and occupational 
labor market information, gathered through the public- employment 
service, constitutes direct firsthand information. Supplementary kinds 
of manpower information may be gleaned from consumer price index 
reports, statistical reports on earnings and hours of employment, and 

reports on work stoppages and absenteeism. The difficulty, however, 
is that little of this kind of information is available in most developing 
countries, and practically none of it is available in some of them. Con
sequently, special surveys of employing establishments will be necessary 
in many countries; such surveys, plus whatever population statistics are 
available, may well constitute the initial data for evaluation of the 
manpower resources, available and potential. Where available, geo
graphic and seasonal distribution and a pattern of occupation, experience, 
training, and demographic attributes are useful. However, a word of 
caution may be noted: crude aggregate figures may be relatively 
useless. The existence, of supply in the form of unemployment may be 
the most significant aspect of available manpower, but there well may be 
no statistics available to measure this supply. 
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The securing of labor requirements is a more sophisticated process. 
If a country has an economic development plan, an analysis of such a 
plan will yield certain information in broad categories. Current employer 
requirements may be ascertained through the survey process. However, 
there is some question about the usefulness of current employer require
ments as a factor for planning in a developing country. One possible 
approach is to associate employment data (actual and potential) with 
volume of production or scale of service performed so that unit employ
ment requirements can be estimated, with some occupational breakdown. 
This method requires time for accomplishment with close collaboration 
required between the planning agencies and the central statistical 
agency (if one exists), but it is important that the nature of the require
ment be clearly understood. 

In certain fields, such as teaching and medicine, it is reasonable 
to project requirements by estimating the number of teachers and doctors 
presently available and by comparing this information with goals for five 
or ten years in the future, when, for example, the country may plan to 
have one doctor for every ten thousand inhabitants as contrasted with the 
one for every fifty thousand currently available. Similar projections may 
be made for primary and secondary school teachers on a projected 
teacher-youth population ratio over a certain number of years in the 
future. 

Manpower assessment is actually a manpower supply-requirements 
analysis of all kinds of manpower, but it is considerably more than a 
statistical balance sheet. Both supply and demand information is apt to 
be limited due to the unavailability of reliable statistical information; 
therefore, assumptions and estimates often have to be made. Research 
to perfect the techniques of estimating labor supply could be useful. 
Another useful project would analyze wage structures and other incentives 
and motivations in relation to supply-requirements. 

On the demand side, subjective determinations may be even more 
frequently necessary, at least when manpower assessment is first 
undertaken in a developing country. Though it is highly desirable to 
relate manpower requirements to economic development plans, most 
underdeveloped countries lack well-defined and realistic plans. Even if 
plans have been drawn up, there may be uncertainty regarding their timing 
and financing, and there is always the likelihood of a change in plans if 
there is a change in the government. In addition to those enterprises 
which may be listed as primary or secondary priority in an economic 
development plan, there are service and consumer industries, the growth 
of which may be assumed in certain developing countries but concerning 
which the rate of growth and the probable employment will be difficult to 
assess. Research on how best to estimate manpower requirements, both 
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in the short run and in the long run, could, assist in improving the
 

assessment of manpower.
 

-Fundamentally, manpower assessment is not an end in itself but a 
calculation for the purpose of determining what should be done - such 

.as providing education to produce qualified personnel for subsequent 
occupational openings - in-order to achieve a balanced.relationship 

/between supply and demand.! Manpower assessment is aresult of 
comparing manpower supply and potential supply with manpower require
ments and potential requirerhents, broken down to the extent possible 
by areas of economic activity, broad occupational groupings, and geo
graphical areas. While not a statistical operation per se, assessment 
is based on certain statistical data. 

It may be well to point out that the.assessment of human resources, 
however, must be practical in nature and in purpose. The aim should be 
to make an inventory of resources and needs as a basis for initiating 
immediate action as well as planning further action, particularly with 
respect to educational and training programs. Assessment is really'the 
beginning of action.5 

During the last two years, some evaluation of the manpower problem 
has been made in a number of developing countries throughU. S. public 
and private efforts. Evaluations have been made in Iran, Turkey, 
Ethiopia, Nigeria, Kenya, Uganda, Tanganyika, Ghana, Tunisia, Libya, 
Mexico and Bolivia, among others. Some manpower activities were 
undertaken earlier, such .as. the Ford Foundation projects in India and 
the United Arab Republic. On a regional basis, the Organization for 
European. Economic: Co-operatiqn assistance to six Mediterranean 
nations is under way, During this same time the ILO has made a number 
of manpower surveys and has given technical assistance in different 
phases of manpower administration in many developing countries. The 
Organization of American States and the Economic Commission on Latin 
America have programs under way in the southern hemisphere. In the 
majority of these countries, a complete manpower assessment has not 
as yet been undertaken, and plans 'for such assessment are in different 
stages of development. In the partial assessment and surveys made to 
date one common thread is apparent - the need for more trained people: 
skilled workers, managers, foremen, teachers and technical specialists. 
Another strand that shines through is the need for coordinating aid 
efforts in the field of human resource development. 

If there should be the beginnings of a public employment service in 
a developing country, this organization may be strengthened to play a 
key role in manpower development. Analysis of supply, specific area 
labor market surveys, surveys that involve contacting employment 
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establishments and the development of related labor market information 
are illustrative of the many functions which may be undertaken by a 
government employment service. The ICA planning handbook lists 
placement, occupational analysis, industrial surveys, labor market 
information programs, and employment counseling as the five major 
functions of a national employment service, but few employment services 
existing today in developing -countries are ready to assume such full-blown 
functions. 

A national employment service even if fully developed; cannot be 
expected to do the entire manpower, assessment job. It is seldom, if 
ever, equipped to handle complex and statistical information, and it is 
not in a position to develop all aspects of either manpower supply or 
manpower requirements data. The central statistical agency, the 
ministry of education, the economic development commission, the central 
bank, the ministry of industry or commerce (if they exist) - all have parts 
to play in a total program. 

If manpower assessment is to be undertaken, and.all evidence 
indicates it should be started early in the economic -planningprocess,, the 
administrative responsibility for the program must be fixed.. Experience 
to date indicates that the ministry of planning or the ministry of coo'rdina
tion, if there is such an institution, is a'ljdgical agency to take prime 
responsibility. Otherwise, an economic development commission may be 
suitable, and if not, an office of manpower development may be established. 
As a part of the administrative machinery, anointer-departmental com
mittee to assist in coordinating the functions carried out by the several 
departments in manpower planning is highly desirable, 

At this point, it seems pertinent to review how manpower relates to 
economic planning in a ,country which has a program well under way. 
The United Arab Republic is an. example. 

A National Five-Year Plan for the Egyptian region of tha .UAR, covering 
the years 1960 to 1965'has been-approved. The plan itself, which proposes' 
to increase the national income by forty percent during the five-year 
period, is executed by the government ministries and by public and semi
public agencies which have been entrusted with specific projects in their 
respective fields of interest. There is a planning committee in each 
ministry and in each public agency, and a central planning office under 
the Minister of Planning, who incidentally is the senior Vice President of 
the UAR and has no specific executive responsibilities, The government 
has ,now established another piece of policy and administrative machinery, 
an independent Institute of National Planning. The task of the Ihstitute 
is to study the problems confronting the government in the execution of 
the five-year plan, improve the efficiency and the experience of the 
executives and planners in the several ministries and public agencies, and 
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do the research and investigation necessary to improve the planning 
methods and techniques actually in use in the country today. 

The Institute has available basic population information, production 
and income information, and the 1960-1965 investment program broken 
down into appropriate categories such as land reclamation, power, 
transportation, communications, etc. A rough manpower assessment 
has been made based on the plan, so the Institute also has before it the 
percentage distribution of the labor force for each sector of the economy 
as of 1960, and the proposed distribution by sector for 1965. The Institute 
is undertaking a massive training program for both experienced and 
relatively inexperienced government workers, managers and staff of 
employing establishments in the private sectors, and is spearheading 
diverse statistical and research operations. The Institute is in a position 
to begin an action program to influence training, education, and other 
phases of manpower development and to make a more detailed manpower 
analysis, designed to yield the type of skill and education needed to 
implement the five-year plan.,P6 

In addition to analyzing labor supply and labor demand information, 
there is a related technical area in the manpower field which produces 
a useful tool to assist in determining training and educational needs. 
This is the development and refinement of occupational composition 
patterns which will shed light upon the types of occupations and the 
numbers of individuals needed in various new enterprises in the 
developing countries. Information on staffing patterns exists in the 
United States. The Bureau of Labor Statistics has developed such patterns 
for some 150 sectors of United States industry. ICA has done some work 
in relating this occupational matrix information to the staffing needs of 
related industries in developing countries. Occupational ratios followed 
in the United States are not directly transferable to countries where 
comparable conditions do not exist, so it would be useful to have such 
data for lands where the average size of the establishment and the 
methods of production would be different from those in the United States,. 
Research which would compare occupational composition patterns for 
comparable establishments in several developing countries might yield 
information of real value to other developing countries contemplating 
the establishment of similar enterprises. Perhaps the .ILO is the logical 
organization to be the focal point for this endeavor. 

In conclusion, manpower assessment can and should be a vital part 
of over-all economic planning. After consideration of all essential 
factors bearing on human resources, the challenge is to establish a 
system of priorities, with respect to such fundamental processes as 
education, training, employment and health care, which will influence 
national activity and furnish direction consistent -with the economic 
development of the nation. 
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IV. Productivity 

Productivity in most parts of the developing world is low, usually 
for a variety of reasons. Some trace back to the customs and mores of 
the people. The tradition in many parts of the world that educated 
people are not supposed to get their hands dirty is an illustration in 
point. Religious taboos are an important influence in some parts of the 
world. The use of child labor contributes to both low productivity and 
low wages. In addition to cultural characteristics, key aspects of 
low productivity in developing nations include the scarcity of skilled 
workers and managers, the role of management, changes in national 
attitudes, repressive labor policies and laws, and the incidence of 
health and nutritional problems. 

The scarcity of skilled workers and managers ranks high on the 
list of bottlenecks in developing nations. There is often a scarcity of 
competent persons seeking to become managers. In numerous developing 
nations, the limited class of people who heretofore could afford higher 
education has been traditionally unattracted by careers in business or 
industry../ The need for supervisors, from straw bosses to executive 
vice presidents, frequently retards commercial and industrial progress, 
the manufacture and distribution of capital and consumer goods, and 
productivity. It should be stated, parenthetically, that the training of 
managers and teaching in management techniques has been left to 
chance, even in industrially-advanced countries, until recently. Today, 
industrial management and business management are fields in which 
formal training is recognized as highly desirable. Colleges and universi
ties, technical schools, andprivate organizations, as well as government, 
are active in this field now.__7 

Productivity of labor in an industrializing society is clearly dependent 
upon management as well as upon the capital invested in machinery and 
processes. As a matter of fact, there is considerable evidence that at 
any given level of capital investment management is the principal 
determinant of the productivity of labor.2 ! 

There is another aspect, pointed out by a well known U. S. labor 
leader in several speeches made in India three or four years ago. 
Indian employers, he said, by and large know of only three ways to 
increase profits: cut wages, increase prices, or reduce quality. In the 
absence of progressive management, he said it was up to labor to take 
the initiative in increasing productivity so that workers could get a 
larger slice of a larger pie. But the unions are new and have not done 
very much. 101 As the old gives way to the new, as industrialization 
progresses, attitudes toward productivity change. Here is an area 
where the practices of the highly industrialized and the highly competitive 
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UnitedStates economy cannot be made applicable to other nations whose 
orientation toward work and production is so very different from ours. 
But the new credo in many developing lands--that progress and advance
ment will come only through hard work.and effort--will change 
productivity standards, and slowly but surely the industrial practices 
and work habits in new countries will more closely resemble those of 
industrialized nations. 

There is another aspect of productivity which was mentioned in 
the recent United Nations Five-Year Perspective Report. With respect 
to the view, widely held today, that the long-range interests and welfare 
of the labor force depend not only on the size of the worker's share in 
the national product but also. on the growth of that product, the report 
points out: "Economic development is thus a requirement for any 
substantial advance in labour welfare. The miserable wages or other 
income now received in the less developed countries would not be greatly 
improved if the total wealth were redistributed. There is a very real 
problem of maldistribution, it is true, with conspicuous poverty; but 
there is not enough total income to make redistribution, through wage 
policies, social security, etc., a sufficient answer to labour's problem. 
Accordingly, there is a growing interest in means by which labour can 
contribute to increased productivity; also a need to reconsider labour 
policies that may demonstrably operate against the growth of production '1 

The labor laws in some of the developing countries need attention. 
Some legislation seems to act as a brake on productivity and does nothing 
to stimulate employment. The indemnification law in Brazil and similar 
legislation in other Latin.American countries are examples. There are 
other examples of labor legislation which may be questionable. From a 
research viewpoint, a study of the labor codes of the developing nations 
would be worth while and could result in action by these countries which 
might lead to increased productivity and be of real value to workers and 
employers alike, and be in complete conformity with ILO labor standards. 

Visits of worker delegations to the United. States have been of great 
value. Contacts with our trade union leaders have helped to demonstrate 
the positive role of the free trade union movement and have given 
developing nations new and important information concerning productivity. 

A dual health factor which has an effect on labor productivity is 
first, nutrition, and second, debilitating and energy-reducing diseases. 
In too many parts of the world workers have too little capacity for 
productive work due to the state of their health. The more highly developed 
nations and the multilateral organizations have done much to prolong life 
as well as to reduce infant mortality. The situation is one of securing 
balance between these efforts and other efforts to improve the nutrition 

I 
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-habits and general health and productivity of individuals in the work force. 
A quotation from a recent study is not too pl'easant but illustrates a 
poi t: "Public health officials of one of the newer nations . . . were 
trying to decide how to allocate the limited funds at their disposal among 
the many-areas of their activity . . . it would be years before the 
country had the funds and the forces, to deal adequately with all phases 
of the nation's health problems-; in, the meantime, it was, the responsibility 
of these officials to decide what to include and what to leave out . . . One 
official suggested that care of the newly born and the very old be under
emphasized because 'the very old will die soon anyhow, while the most 
economical time to have children.die is at birth.' Although several 
people in the group recoiled at the idea, the majority agreed that the 
proposal should be adopted. '__2/ 

. V. Trainhig. 

Equally important to the developing countries as a type of investment 
is provision for trained manpower. Training must be geared- to adults 
as well as youth. Private foundations and universities as well as other 
groups have embarked upon the training task. It has been estimated that 
almost 50, 000 foreign students of all nationalities are now in American 
schools,, most of them studying without American governmental 
support. 131 

There are many facets of the educational training problem, not the 
,least of which is how much of the training of individuals from developing 
countries should take place in the United States or in third countries, 
and how much-should be done in the developing land itself For the 
short rut, fullest possible utilization-of facilities in the United States 
would seem to be in order with concurrent assistance to the developing 
countries to build and staff their own educational institutions. Quality 
as well as quantity must be stressed in this fatter area. 

The. educational assistance required from developed nations must be 
on a scale few have hitherto contemplated. It has been, asserted that 
only if the educational plant -na developing nation-expands sufficiently 
to sustain an adequate rate of economic development will there be hope 
of political stability. The educational needs must be estimated and 
described so that best use may be made of the external resources 
available. 14 / 

Consideration of the impact of training at the community level in 
developing countries leads to the observation that !'the missing link in 
the totality of technical assistance programs is that between the central 
government and the operating level . . . . What is. needed is the tras
mitter of information to the local transmitters; the trainer of the trainers; 
the developer of new techniques, new seed- strains; the person to whom 
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the local 'developer' can turn for expert information. ,,15/ The greatest 
single shortage at the local level in many developing countries appears 
to be trained foremen. 

A new element soon to be available to help with training at the 
grass roots is the Peace Corps. One of the purposes of the Corps is to 
helpfill the skilled manpower gap in developing countries over the next 
several years. Another is the training in essential skills of the nationals 
in the developing countries. 

As the Peace Corps program gets under way, observers will watch 
closely for the types of projects that are most successful. Much has been 
written about the importance of selection in building this new corps. 
As the program materializes, studies of the selection techniques as 
compared with the performance of individuals once they are on the job 
will be a fruitful field for research, 

Quite apart from Peace Corps activity there is one mechanism for 
accelerating training programs within developing countries applicable 
primarily to those nations that conscript young men for their armed 
forces. This is the intensification of training in the skills and trades 
during the two or three year period of military service, particularly in 
areas where the skills acquired will enable the individual to qualify for a 
semi-skilled or journeyman job upon his return to civilian life. The 
literacy training being given to conscriptees in Turkey has had considerable 
success. Stepped-up training in automobile and airplane mechanics, radio. 
repair, electricity, welding and other fields of activity common to both 
military and civilian life could both improve skills for the purposes of the 
armed services and also equip the recruit so he could return to civil life 
a notch or two above his job status when inducted. 

In any study of how best to assist in training both the eager (and the 
sometimes uneager) nationals in many parts of the world, the contribu
tion made by private business abroad is worth careful consideration. 
Multinational corporations influence the export and impbrt of institutions 
other than those directly related to their business. Such companies 
export not only the technology of the countries of their origins but also 
their concepts of social justice. In this respect their overseas personnel 
are teachers as well as producers. The multinational corporation which 
ignores the legitimate aspirations of the people who live in the country 
of operations may not last long. Conversely, the multinational corpora
tion which works toward the ultimate ideal of management and operation 
by the people of the country concerned will presumably succeed the 
best, 16/ 

The effect which international business actvities have in motivating5workers and at the same time in stimulating labor organization is worthy 



of note. The use of foreign technicians and foreign skilled workers in 
developing countries has the inevitable result of disseminating knowledge 
and thereby promoting imitation of advanced labor practices. 17/ 

This raises the question of the role of organized labor in developing 
countries. The weight of evidence indicates that the force exerted by 
labor unions is positive and makes an important contribution to the 
economic, social, and political program of new industrializing societies. 18/ 
The realistic and forward-looking position advocated by the labor move
ment in the United States assists in this regard. A review of the last 
few years also shows that the newly-born labor organizations in developing 
countries have proven to be fertile breeding grounds for leadership talent. 

The impact of the multinational corporation, and the beginnings of 
labor organization, will be more noticeable and more significant as 
international partnership arrangements increase in scope and number. 
Is it possible and practicable to ask United States employers who are 
doing business abroad to carry an even larger responsibility? Would 
these corporations agree to three-month intensive language training 
courses for all their supervisors who will be stationed abroad for a period 
of two years or more? Would these corporations agree to employ local 
nationals to "interpret" work standards and work rules. to national workers 
in an effort to avoid the multitudinous misunderstandings resulting from 
language difficulties and differences in background? What is the res
ponsibility of subcontractors who are employed by United States employers 
and multinational corporations and who have the majority of contacts with 
nationals in. many instances? Should these subcontractors be asked to 
assume a greater training responsibility than they have in the past? Can 
further studies in this area advance the contribution that employers can 
make? 

While international industry and local employers slowly build their 
enterprises in many developing lands, these countries themselves, 
through their own efforts and through development assistance are em
barking upon training and educational programs for skilled workers, 
foremen, technicians, and professionals. Over the years there has been 
considerable emphasis upon vocational and technical school training as 
a primary method of developing skilled manpower. During the past 
decade a significant number of these schools has been built in many coun
tries in Latin America as well as in other parts of the world. ,Some of 
these schools function as technical institutes and work closely with 
management and labor to advantage, but in other instances the public 
vocational schools have evidenced shortcomings. The under-utilization 
of some of these educational facilities may be due to lack of instructors, 
or to lack of employment opportunities in the trades in which the schools 
were equipped to train, or in some cases to an actual absence of students. 



It would be useful to analyze what has happened as a result of 
specific planning efforts and expenditures which have been made in 
building vocational and technical training schools in many parts of the 
world; conclusions should be weighed against alternative programs, such 
as on-the-job training. Other equally pertinent questions should be 
explored: How effective has been'the combination vocational school and 
on-the-job training program? What are the pros and cons of a govern
ment-subsidized apprenticeship training prograni? If a developing 
country government were to furnish, for example, 20 per cent of the 
apprentices' wages for the first two years and in addition made arrange
ments for free lunches through surplus food programs, could more 
people be trained faster and more efficiently than would be possible by 
further expanding or building new vocational schools? Does the absence 
of an adequate program of agricultural development make local schools 
less relevant to the national welfare than their sponsors intended?19 / 

The difference between training standards to which developed nations 
have become accustomed and the standards which may be most practical 
in a developing country must be recognized. In.a country engaged in a 
program of economic development there may well be a vast outpouring of 
men who have received no more than one or two years of training to work 
in spheres where four or six years' training may be customaryin 
developed countries; in an emerging country, economic development 
could -be thwarted if the country were compelled to adopt the expensive 
standards of the more advanced countries. 201 

At the first ILO'African.Regional Conference held in Lagos, Nigeria, 
in December 1960, two resolutions relating to training were passed; the 
first, on international technical assistance, requested that priority be 
given to programs related to the training of- supervisors and training staff 
covering industry, commerce, agriculture, and public services and also 
concerned itself with the training of instructors for vocational training 
centers, foremen, supervisory staff and co-operatives. The second 
resolution, on vocational and technical training, contained.detailed policy 
recommendations on manpower assessment, prere'quisites for effective 
training, the objectives of training policy, various aspects of training 
for industry and commerce, agriculture, small-scale industry, 'co
operatives, intermediate and higher level personnel, management 
development, labor administration, organization, collaboration of 
employers and workers and action by the ILO.MZ It is interesting, to tote 
the emphasis on supervisory and foreman training, the relationship 
indicated between these and manpower z ssessment, the recognition of 
agriculture, small-scale industry and co-operatives, and the mention of 
high level personnel and management-development. There appear to be 
-new tr.ends, in training in developing countries. Research is suggested to 
explore and define these trends; operating personnel could take advantage 
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of the results of such research, particularly as it might indicate new 
techniques and new approaches. 

VI. Surplus Labor Supply and Unemployment 

Many underdeveloped countries are faced with three problems which 
interact with one another: urban labor surpluses, low productivity, and 
deficit agricultural econdnxies. This situation applies in varying degrees 
to the two major categories of underdeveloped countries: (I) those which 
have reached the threshold of tecon:omic take-off, ", and are mainly con
cerned with the problem of adapting rapidly to modern industrial and 
agricultural techniques, and (2) those still in the transition stage who are 
wondering how to ensure that there will be enough food to eat so that 
their economically idle population may become productive. 

Industrialization, in and of itself, is not likely to solve the surplus 
labor problem. In fact the move toward industrialization may complicate 
the problem by displacing unskilled workers from gainful employment 
and by attracting to urban areas workers from rural sections. Booming 
cities in many underdeveloped countries are ringed with favellos or 
shack towns. 

One answer to relieving the labor surplus problem and stopping this 
rural exodus may be the development of rural industries coupled with 
intensified agricultural production. This suggests research on how socio
economic planners can effectively draw on under-utilized and unemployed 
unskilled labor to modernize and raise current agricultural production 
and promote its expansion into a mixed agriculture simultaneously with, 
and complementary to, the development of rural agricultural industries, 
food production and processing, and livestock breeding. 

With regard to those countries in which industrial activity is prac
tically nonexistent but where a variety of trades and crafts do exist in a 
relatively primitive environment, research is suggested to determine 
(1) the native talents and aptitudes of their respective populations, and 
(2) what rural industries, light consumer goods industries and services 
could utilize these talents and aptitudes, and while answering basic and 
pressing social needs, at the same time assist in the development process. 

The direction and utilization of native talents and aptitudes in selected 
activities would gradually instill the new patterns of social behavior and 
work habits which are desirable elements for the success of industrializa
tion. It may be that many of the skills thus developed could later be 
upgraded or adapted with a minimum amount of training to fill more 
,advanced industrial needs. 
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In this connection, one of the problems is to make savings and 
investment felt in the villages and rural agricultural areas. Employment 
opportunities, whether in agricultural occupations or in service'indus
triesi are a major problem in many developing countries. Investments 
in small scale nonagricultural enterprises in these areas, such as 
small retail stores, barber shops, repair shops, etc., are lagging. A 
couple of years ago, the World Bank announced that it would try to make 
investments that reached down to the African people in a way that would 
influence their lives directly, but there is little evidence that loans have 
had any such result; and the support of large projects like electrical 
plants, new communications systems, and harbors and ports do not have 
much innediate impact on the average national in a developing country.22 / 

It is recognized that the major and probably most persistent man
power problem facing the emerging countries is to. reduce the massive 
unemployment and underemployment found in non-urban areas. Solutions 
are beyond the scope of manpower development and educational measures 
alone. The creation of employment opportunities in rural areas is 
dependent on first cr.eating the basic conditions for sustained growth of 
agricultural productionand trade. This is a large area -of research in 
itself, which embraces such considerations as establishing a stable price 
structure for agricultural products at remunerative levels to induce 
farmers to invest for expanded production, creating increased consumer 
.demand and adequate market facilities, providing government assistance 
in kind. and money, and developing systems of land tenure, cooperative 
farming, adequate access road systems from urban to rural areas, trans
portation and storage facilities, etc. Thus, the rural problem requires 
integrated programs which are beyond the scope of this paper. 

Oze partial answer to the problem of extensive unemployment among 
unskilled populations is more labor-intensive projects, especially of the 
public works type. They could r.elieve rural unemployment and, contribute 
materially to the creation of the long lead time social overhead needs for 
industrialization by building dams, irrigation projects and road systems. 

The threefold problem of unemployment, low productivity andlack 
of sufficient food supplies must be attacked simultaneously. Because of 
lack of capital or a low rate of capital formation, scarcity of foreign 
.exchange to buy needed material and equipment, and other shortages, the 
pace of progress will be slow. Large-scale measures of economic 
development, however, such as irrigation and flood control, reforestaionj 
road building and land reclamation, are types of labor-intensive projects 
suited for both the mas sive employment of unskilled labor and partial 
financing through the use of surplus food grants in direct payment for 
labor or through the sale of surplus food for soft currency to he ploughed 
back in the recipient country to help finance its economic development 
effort, thus releasing capital and foreign exchange funds for other priority 
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purposes. . A long term agreement, executed in May 1960 between the 
United States and India under Public Law 480, illustrates this approach. 

However, little has been done to combine food. payments under 
Public Law 480 with economic development projects financed by the 
Development Loan Fund. Effort and coordination in this area could 
produce spectacular results.o23/ Basic changes now appear to be under 
way. The Tunisian food-for-work program has already been expanded 
to include six more countries. Consideration is being given to a 
Civilian Conservation Corps type of approach which would build on some 
of the techniques used in the workers' brigades in Ghana. The use of 
surplus Department of Defense equipment, surplus foods, and unemployed 
manpower could make CCC type programs of great practical value. 
Further studies of possible labor-intensive projects are in order to 
develop improved guidance for economic planners and foreign aid adnin
istrators, and to explore additional and the most feasible methods of 
integrating U.S. food resources and surplus equipment into worth-while 
projects.
 

In this area of labor-intensive projects and partial financing through 
grants of surplus foods other proposals for research are: (1) determina
tion of the most effective use of surplus food grants to facilitate mass 
migration of native groups to effect rural resettlement to more productive 
lands or to land areas to be reclaimed or developed; (2) determination 
of the feasibility of utilizing the somewhat captive audience environment 
found on. labor-intensive projects to conduct educational and applicable 
vocational training to form future cadres to operate and work on these 
projects after completion, or t& furnish the working force for derived and
newly-created rural industries. 

In many underdeveloped countries the basic problems are the employ
ment of labor and the production of more food. Suggested solutions often 
meet with opposition because the new countries desire to concentrate 
every effort on mechanization and heavy industry. In their impatience 
fo-r industrialization, their leaders overlook the fact that modernization 
in agriculture and the development of light industries must be phased with 
other development goals, and that rapid mechanization may contribute to 
saving labor -when their immediate problem may be one of absorbing 
labor. How balance and phased economic coordination may be attained 
might be answered on an individual country basis through appropriate 
research.
 

) 
VII. The Key Role of Administration 

The problem of public administration deserves special attention, 
particularly in those countries where previous colonial administrators 
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have left or are leaving. One facet of the problem is that technical assis
tance in this field by foreigners is eapecially-likely to raise suspicions 
of political interference or to run into nationalistic objections.. Another 
facet of the problem is the relatively low salary which characterizes 
public employment in numerous developing nations. Until such time as 
the menbeing trained abroad return home and secure employment 
commensurate with their training, the newly-formed governments of the 
-worldmust operate with the"manpower they have at hand. This means 
their _owfljzationals, many relatively untrained, the foreign technicians 
and experts who -will stay on, and other foreign ",experts" -whc$ can be 
imported. Yet, "great development programs have been planned which 
are held back more by lack of men to direct them than by lack of capital ... 
Fundamentally man is the key to, our problems, not money. ti4/ And 
one of the key men is the administrator. 

A vigorous in-service training program is needed for the not too 
well trained nationals who are now available for administrative ,or tech
nical positions. As an interim measure, an intensive training-within
government program modeled after the Training-Within-Industry program 
used in the United,States during World-War II is urged. Something like 
this is of utmost importance if some of the new countries are to hold 
together. 

During the past few years, attention has been given'ta the training 
of public administrators of developing nations for the long pull. However, 
-available evidence suggests that the efforts to date are only a beginning. 
The contribution which effective administration may make to national 
stabiity and, conversely, the vacuum created because of the lack of 
trained administrators is dramatically evident in many countries today. 
Witness the Congo. 

In the pasty various methods have been used to. create and improve 
public administrators in developing nations. More must be done. Have 
there been enough nationals from developing countries sent to the United 
States to major in public administration at either the undergraduate or 
the graduate level? With respect to those Who have been sent, have they 
been reasonably well selected? Would a cooperative program with 
developing countries to finance education-in the United States for future 
public administrators on abasis -of competitive tests be timely? Should 
the United States program in this area be designed to supplement the 
program of the United Nations which has been in existence for nearly a 
-decade aid should the primary United States effort be in postgraduate 
education in specific fields of public administration:? 

A fairly recent development is the growing trend among professional 
and technical organizations to take a more positive leadership role in the 
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international phases of public adninistration. The growth of chapters of 
professional organizations in developing countries , the participation of 
foreign students in organizations within the United States concerned 
with public administration and the nature of articles in professional 
society journals are hopeful signs. 

At the same time that the upgrading of individuals now available for 
public service in the developing countries is emphasized, a program to 
give specialized training to those individuals who mnay become the senior 
public servants of developing Lands in the years ahead, should be intensi
fied. Further studies as to the best ways and means of perfecting 
methodology in this area should be part of a broad-gauged manpower 
development program. This is an area for intensified cooperation between 
government, universities and professional organizations in the United States 
and their counterparts in the developing countries. 

VIII. Special Significance of High Talent Manpower 

The development and importance of high-level manpower is one phase 
of the human resource problem that has been dealt with by others in cor
siderable Aetail. In the opinion of a recognized authority in the field, the 
core of the manpower problem in the industrializing countries is the 
development of strategic, "seed-corn" resources. The upgrading of the 
masses into a skilled and-productive labor force is Aependent in large 
measure upon the effectiveness of managerial and professional personnel. 
If the "seed-corn" is of high quality, then the means can be found to build 
the proper kind of industrial labor force. But the generation of "seed-corn" 
talent is a time-consuming process; it calls for long-range forward 
planning. It calls, too, for methods to identify talent and for leadership 
training. In countries with limited resources, such consideration may 
require that priority be given to intensive training of a strategic minority 
even at the expense of partial -or temporary postponement of general 
educationof the masses.25/ 

While recognizing the need for quality development, popular educa
tion is a service which, once started, is politically difficult if not 
impossible to stop in the emerging countries. For example, in parts of 
the Arab world, Bedouin tribesmen ar.e pitching their tents around newly
built public schools, for the nomadic women are insisting that their 
children receive some education. 

For the present, it is most important that the relatively meager supply 
of high talent manpower in most developing countries be utilized in the most 
effective fashion. This is easier said than done for the few specialists 
available in these emerging lands may be known and acceptable in their own 
city or town but not known elsewhere. In some new nations a clearing 
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house among the professional .societies may make.a contribution. 
Another possibility is a modest national register of high talent manpower 
administered by either a government agency such as a planning com
mission-or a university. Further study as to the best method to assure 
the fullest possible utilization of rare manpower talent might be 
practicable. 

For the future, .attention needs to be given to the introduction of 
programs which will supplant current "crash t utilization practices with 
programs for keeping educational capabilities realistically attuned to the 
manpower needs of a growing .economy. Further study to find a way of 
making reasonable long-range projections of manpower requirements 
in newly developing countries, and to establish guideposts for determining 
patterns of investments in education (which are most appropriate for 
these countries) is being undertaken through an inter-university study 
in labor problems in economic development, supported by a grant from 
the Carnegie Corporation. 2 6/ 

Everything cannot be done at once and the challenge is therefore one 
of achieving balance. The needs for higher education for doctors, for 
scientists, for engineers, for teachers, for agricultural technologists,,_ 
for managers, and for many other specialists must be viewed against the 
urgentneeds for at least primitive health measures, for education for 
the many millions of illiterates, and for training the artisans and skilled 
laborers without whom the standard of living cannot rise. Against these 
multiple, desperate needs, manpower programs must not be so out of 
focus that decades pass before the level of education and the standard of 
living -will rise enough to make democracy viable. 271 

CONCLUSION 

In- spite of all our improved communications, ease of travel, and 
.other cross cultural influences, we still tend to classify people in two 
groups, ourselves and all others. Not only are there vast differences 
betweenus and the nations we are trying to help, but also' among those 
nations themselves. The problems in Turkey or Egypt are much different 
froth ,those in Southeast Asia, Africa south of the Sahara,, or Latin 
America. All of our techniques must be subjected to the acid test of how 
they will work in cultures we can understand only with great difficulty. 

Iathe process there will be strains,-cultural shock if you will-
which-will affect both us and the nationals of the emerging countries. We 
must be prepared for practically intolerable health conditions, and, for 
.attitudes which will raise basic questions as to moral values as well as 
material and political values. We must realize that the peoples of these 
nations will find it difficult to under stand many aspects of the modern 
-worldthey are rushing to enter. 
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Recently a new steel mill was built in the United Arab-Republic by 
financial and technical aid from West Germany. There had been, some 
question about utilizing the full production of this mill but as a political 
symbol, the'inill was a great success. 'On the day it went into operation, 
an impressive ceremoiy todk place, attended'by Nas'ser, the'German' 
Ambassador, and other dignitaries. When the first plate vent through 
the plate mill, several hundred Egyptian workers started a snake dance 
around the equipment. In the-course of the dance, one young worker, 
swept away with emotion, jumped on the hoi plate, where he lay sizzling. 
Two other workers leapt on it and pulled him off. The rescuers lost 
their feet; the first man was fri'ed. 

"Here was ritual sacrifice on the"altar of the symbol of the-twentieth 
century, the symbol of industry and autarchy,"within a stone's throw of 
those other temples onwhose altars other generations of Egyptians made 
their ritual -sacrifices,' with perhaps no less enthusiasm, to the symbols 
of other rnillennia. ,,28/ 

I have attempted in this paper to address myself to problems in the 
manpower field where research can be of assistance to the program 
administrators and the policyrnakers. I have suggested twenty-odd 
projects where research could be fruitful. Certain projects, such as 
those dealing with the relationship of manpower assessment to economic 
planning and better ways of ascertaining requirements, loom as among 
the most immediately useful. However, in view of the diverse nature of 
the human resource problem in developing nations, it is difficult, if not 
impossible, to classify these projects on a priority basis. Whether they 
should be carried out by educational institutions, government or private 
organizations depends upon factors pertinent to the particular situation, 
such as amount of funds available, staff facilities and time allotted. 

From our own standpoint here in the United States, there is a 
problem of relating manpower, which is both a resource and a service, 
to other resources utilized in economic expansion. Most programs 
require manpower; yet manpower officials"do not make the ultimate 
decisions on the over-all progiarns. These decisions usually have implicit 
in them a substantial cbmmitinent of a inunber of resources; oftenover 
a considerable period of tinie. A hydro-electric.project, for example, 
carries with it the need for traibing.the manpower capable of applying the 
newly-available energy in productive ways', as *ell as manning the pro
jdct itself,. Maiipob#er planning must go hand-in-hand with the deVelopment 
of plans in other resource areas.. I should:like to see more effort-in 
coordination tt the highest levels in determining country programs, 
p rticularly with respect to long-ringe proj6cts and those ha-, ing heavy 
social or resource impact. 
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Finally1 we should remind ourselves that consciously planned manpower 
development programs are relatiyely new endeavors. We ourselves are 
in the learning stage. As a beginning I recommend that we pool all informa
tion.available in this new area of manpower development so that the 
practitioner s in the field will have the best techniques available to guide 
them. The pooling of such information is of particular importance in view 
of the inadequate supply of qualified practitioxiers. I ,also recommend 
further meaningful research at the same time that practitioners with 
training and ability go to work with the tools that we ,are nzow able to pro
vide them and expend. their vigor and energies in the field laboratories of 
new countries. We must give technical -assistance in, the development of 
human resources now, as the march of what we hope will be progress is 
under way in many lands, and it waits for no man. 
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FOREIGN ASSISTANCE AND POLITICAL DEVELOPMENT 

Howard Wriggins 

I - INTRODUCTION 

A. Statement of the Problem 

American foreign policy for decades will be confronted by two inter
acting problems. The first is the challenge to Western influence and values
 
by the Sino-Soviet bloc and the second is the disintegration of the Asian
 
and African colonial order with the proliferation of newly independent states.
 
The second is greatly complicated by the determination of the Sino-Soviet
 
bloc to use the weakness of the new states to forward its design of communist
 
domination.
 

This paper approaches certain aspects of the second problem. It
 
explores the question of how American assistance policy can encourage the
 
growth of political practices and institutions so as to ease the fundamental
 
political problems of the new countries.!/
 

It assumes that it is in the United States interest to assist these 
new states to become capable of (a) orderly political growth and- change at 
home and (b)warding off threats to their independence from abroad. Dur 
Sino-Soviet opponents are themselves dynamically interventionist on prin
ciple, in intent and organization. By contrast, we have long held to the 
principle of nonintervention in otherse political affairs. Our inhibition 
is often, though by no means always, communist opportunity. On the other 
hand, our assistance programs, in some instances, already have an important 
impact on domestic politics, even though we may often incorrectly gauge the 
political results because we are insufficiently alert to the multiple con
sequences of what we do or fail to do. 

No two political societies deal with their problems in the same
 
fashion. Each political society is different from every other. History
 
in the making is filled with unexpected yet often critical contingencies,
 
leaving the student or operator with a sense of intellectual and policy
 
helplessness. The new nations, particularly, seem destined to experience
 
rapid, abrupt and unpredictable political changes, The critical role of
 
individuals and the unpredictability of change appear to make forward
 
thought-on our part concerning political growth nearly impossible.
 

I/ The multiple contingencies presented by the foreign policy situation of 
any particular country are not considered. Nor does the paper analyze the
 
relevance to United States policy of a particular country's foreign policy
 
toward ourselves, neutrals, or the Sino-Soviet bloc. These are necessary
 
parts of a full analysis of American policy toward any one or group of
 
countries, but they are not examined here.
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Yet there are certain necessities which underlie all political
 
societies. Every government must concentrate sufficient power to give thrust
 
and direction to government activities while maintaining or generating a base
 
of political support sufficient to insure governmental'effectiveness. At the
 
same time, the political system must be able to accomodate social, political
 
and economic changes. Political development means the growth of institutions
 
and practices which allow a political system to deal with its own fundamental
 
problems with greater effectiveness for the short run while working toward a
 
greater responsiveness of the regime to popular demands for the longer run.
 
The classic opposite evils of tyranny and anarchy must be avoided, and every
 
country must find its own appropriate combination of authority and inhibition
 
of power appropriate to its tradition and to its people's and government's
 
needs and aspirations.
 

Effective government is indispensable if most governmental functions
 
are to be performed. But effective government is not merely a matter of good
 
administration. It is an acutely political problem. It calls for awakening
 
popular support, enlisting a following, prodding and cajoling and winning at
 
least the acquiescence and at best, the ready cooperation of officials in
 
the administration, opinion and group leaders, and the populace. This re
quires the art of leadership, institutions for defining objectives and pro
jecting a vision of public purpose, as well as a certain responsiveness to
 
the needs of those outside the entourage if coercion is to be held to a
 
minimum. And this requires a readiness to accommodate important changes
 
in the political system, drawing new groups into participation, turning the
 
machine of government in new directions when domestic and foreign political
 
circumstances require it.
 

Success in achieving the objectives of orderly political growth and
 
change at home and defense from encroachment from abroad requires a govern
ment with a capability in many fields. Among the neces'sbryunctionbthe following 
nine can be distinguished. A government must: 

(1) provide a minimum of public order; 
(2) provide those public services considered essential;
 
(3) provide for the common defense and for dealing with other
 

governments;
 
(4) have means for resolving conflicts over public purposes;
 
(5) provide for the expression and channeling of public demands
 

and discontent without political disintegration;
 
(6) provide orderly means for replacing those who rule, in ways
 

which bestow legitimacy on their successors;
 
(7) meld diversities so as to consolidate national unity without
 

provoking further centrifugal forces;
 
(8) provide a sense of being recognized in the world, of pride in
 

the merits of their own ways;
 
(9) assure that savings are accumulated and resources allocated
 

so that more of the world's goods will be available tomorrow
 
without unduly depriving the men and women of today.
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This list of necessary functions should be sufficient to suggest that 
our basic political objective requires development in more than (1), (2), (3) 
and (9) although our technical, economic and military aid programs have been 
largely addressed to these four functions of government. 

One ultimate political objective, of the United States is to see that
 
more countries eventually adopt democratic ways of government. But it is not
 
imperative for our short or middle run purposes that all non-bloc countries
 
adopt democratic values and processes, Indeed, a premature adoption of com
petitive party politics, or the unduly rapid development of autonomous organi
zations such as trade unions, for example, in the name of greater representation
 
of popular demands, may only induce political disruption. Conversely, an undue
 
preoccupation with providing adequate public order may only result in mounting
 
popular resentments against an unresponsive government. Each government must
 
find its own appropriate combination of order and responsiveness. Perhaps we
 
can help more-than we have in shifting practice in the direction of responsive
ness, but we must be aware of the limitations in the way of pushing too fast
 
in the direction of our preferences.
 

While recognizing these limitations, however, we should be clear
 
about our own values. And there may be opportunities to help harrassed and
 
often hard-pressed political leaders to develop for themselves a clearer
 
conception of their own political values and the direction in which their
 
political system should preferably move.
 

Be The Marginality of American Influence
 

In certain countries at moments of crisis a decisive American action
 
may be of great importance to the course of events, South Vietnam, South
 
Korea, Iran, Greece, and Turkey are examples. In such countries, the outcome
 
might have been very different if bold American action had not been taken.
 
Yet for many countries most of the time, American influence on the course of
 
domestic political development will be marginal. We have serious enough
 
difficulties in inducing social adjustments and political change in certain
 
areas of our own country. For us to espouse institutional changes or appear
 
to support a particular foreign leader may call down upon both the kiss of
 
death. Outside efforts to affect events often provoke the very opposite re
sults, as the Russians have discovered in Egypt or Iraq.
 

Foreign aid as an instrument of foreign policy or as a means of
 
assisting in political development also has inherent limitations, In our
 
growing concern for the problems of political development, we should be
 
wary of overburdening assistance programs with too broad or detailed a
 
spectrum of political ends to achieve, however basic to our purposes political
 
development is in fact, In most instances, we can expect to do no more than
 
encourage and strengthen the hand of those individuals and groups which are
 
moving in a direction we believe is in the interests of their country and ours.
 

Precisely because of these many limitations, it is important to
 
ensure that whatever influence is open to us is-in fact exerted, and in
 
directions that are desirable. It is necessary to be more alert than we have
 
been to the unintended consequences of what we do.
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C. Insufficient Knowledge
 

Neither policy makers, nor scholars have produced a doctrine of poli
tical development, a relatively sophisticated and flexible set of propositions
 
which would give us a yardstick for evaluating the consequences of particular
 
events or guidance on how to act in a given situation. Until a workable
 
doctrine is elaborated and confirmed, each government operator must use his
 
own judgment on an ad hoc basis, guessing rather than judging the consequences
 
of events or of our own actions.
 

Western political studies have usually focused on the governmental
 
structure, the way in which individuals gain and hold governmental power and
 
use it for the ends they set. Yet comprehending changes in governmental
 
forms, political practices and the public purposes for which government power
 
is used particularly in emerging countries, requires broadening the intellectual
 
field to include insights drawn from sociology, social psychology, economics,
 
history, etc. This is particularly true in transitional societies which are
 
experiencing social and technological changes even more rapidly than they are
 
absorbing political changes. Thus, to examine political development embraces
 
a spectrum of the social sciences as they apply to exotic environments which
 
western social science has not yet studied in detail, except for the work of
 
the anthropologists who have rarely been concerned with the problems of or
ganizing political power.
 

Although the organization and distribution of political power is at
 
the center of this paper s concern, the succeeding section will suggest the
 
inter-disciplinary breadth of perspectives which must be brought to bear upon
 
the problem of political growth.
 

II - A 	PRELIMINARY RESEARCH AGENDA ON FOREIGN ASSISTANCE 
AS AN INSTRUMENT TO PRCMOTE POLITICAL GROWTH 

In considering the problems of-political growth, we shall discuss the 
nine functions of government identified above one by one. For each of these
 
functions, a different set of questions and hypotheses concerning the relation
 
of foreign assistance to political development will be raised. As is obvious,
 
these functions of government are not presented in their order of priority.
 
Each political system will have its own primary weaknesses to be corrected
 
and therefore its own set of priorities. These nine functions of government
 
are interwoven in fact; their separation is artificial for purposes of analysis.
 

The discussion will be in the form of propositions put forward as
 
hypotheses or questions raised to be explored. They should suggest the
 
direction of research that might be undertaken They are by no means ex
haustive, but are illustrative of the range of inquiry that remains to be
 
undertaken.
 



W-5
 

(1) The Provision of a Minimum of Public Order
 

Where public order is taken for granted, as in most developed countries,
 
it is like the air we breathe, We are aware of its importance only when we
 
are deprived of it. Where order is in jeopardy, men fear one another, the
 
ordinary business of government and of private life cannot proceed, any future
 
plans are overshadowed by the uncertainty of incipient violence and the stakes
 
of participating in politics rise sharply. Awareness of the importance of
 
public order has been one of our profounder motivations for seeking to promote

"stability" in many areas of the world.
 

Foreign assistance can encourage public order by improving
 
police mobility and techniques
 

The police and military establishments are the principal instruments
 
of "public order." The implicit intimidation which comes from the presence
 
of effective police and/or military forces will prevent many disorders and
 
challenges to a regime which otherwise might be faced with serious rebellions.
 
Here police power and military power are closely interlinked in function.
 

Ironically, however, where the police power becomes too highly developed,
 
overbalancing the other elements of government, there is also unpredictability
 
and fear, as the police-become beyond the law. They may also become the in
struments of a ruling elite seeking to perpetuate itself by police intimidation.
 

Since military and police resources are indispensable for the survival
 
of nearly every political system, and since these are the elements of power
 
most easily misused by outside powers to forward their own purposes, are there
 
ways of utilizing international or regional organizations'to maximize internal
 
security capabilities while insulating the recipient country from Great Power
 
pressures?
 

There are, of course, many other elements to adequate public order
 
than mere police power, however important this may be in crisis situations
 
or where organized infiltration and rebellion are supported from neighboring
 
territories. Excluding these extreme though real contingencies, if there is
 
a broad consensus on public policy and agreement on who has the legitimate
 
right to rule, if there are accepted channels for the expression of group
 
and mass demands and acknowledged ways of reaching decisions concerning public
 
policy, there will be less need for police power than if these ingredients
 
are missing. The thrust toward disorder may also be calmed by more extensive
 
public services which are widely desired. Accordingly, there may be circum
stances in which an effort to encourage any of these other aspects of a viable
 
political society will contribute much more to public order than dealing with
 
it by the more direct route of augmenting police power.
 

Manifest American efforts to improve police power may be to our
 
political advantage or disadvantage, depending upon our own stake in the
 
survival of a particular regime in the short run and on how that regime uses
 
police power and other elements of government to develop its longer run posi
tion. United States prestige may be damaged in many countries by the misuse
 
of police powers developed with our assistance in one country
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What have been American experiences with assisting the development
 
of police facilities in new countries? Have American techniques been readily
 
transferable? Can police technicians from abroad provide stiffening to local
 
police forces which make them instruments of even-handed, law-enforcement?
 
Do not police forces often become almost exclusively the instruments of the
 
ruling elite in suppressing opposition voices?
 

Do our police assistance programs seek to separate police activities
 
from politics? Do they take account of .the probable political setting in
 
which the police we train will have to function? How do we help them deal
 
with this nontechnical but fundamental element in the application of police
 
power?
 

(2) The Provision of a Minimum of Essential Public Services
 

The level of discontent will be an important factor in determining
 
the acceptance of or resistance to a particular regime. The level of dis
content will vary with the adequacy or inadequacy of public services as
 
measured by local expectations, and with the way political opponents use
 
or misuse these inadequacies. What are considered indispensable public
 
services will be very different in Vientiane, Calcutta, or New York. Postal
 
service may count for much in London but little in Rangoon; sewage services
 
are indispensable in New York but appear less important in Calcutta. In
 
some countries government may be held responsible for flood control or
 
food supplies in emergencies; in others these are outside the province of
 
government.
 

By expanding some public services, assistance policy may help a
 
regime to reduce discontent and thus strengthen its base of in
termediary and mass support.
 

Can American or other outside assistance make it possible for a
 
regime to meet elite or mass demands more readily? Do improved train or
 
bus services, purer water supplies, or less costly drrangements for food
 
distribution affect the level of discontent and ease the pressures on a
 
particular regime? Have we seen instances where such improvements have
 
eased a regime's problems or where deterioration of services has induced
 
greater political instability?
 

Providing food supplies to governments may help them to make avail
able a higher standard of consumption than their people could otherwise
 
afford. Indeed, if investment rates for economic development are high,
 
food supplies from abroad may be necessary to prevent a short run real
 
decline in living standards. Once started, however, such programs are very
 
difficult to diminish or end without serious political consequences. This
 
increases the government's dependence on assured foreign sources of supply.
 
One consequence is that the United States and a particular regime become
 
linked in close interdependence. This may or may not be to our advantage.
 
Examples worthy of analysis are the 1952 food crisis in Ceylon and the
 
price of rice as a political issue since then; and the growing political
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importance of levels of food supply in many other countries. A regime's response
 
to internal crises like famine,*epidemics or sudden depression may have much to
 
do with the level of discontent.
 

Do programs of improved public services and government-sponsored food
 
distribution in fact win popular approval among different elites and masses?
 
Do they undermine traditional sources of support for the government? Do they
 
limit alternatives for the next government or for ourselves? Do they identify
 
us with a regime which is repugnant to competing elites and the people?
 

Such service functions as these are usually performed by the public
 
administration, although in certain countries the police, the army, coopera
tives, elected district councils, and private groups sucr as churches assisted
 
by the state, may alsoaperf6rm.important~pubicssegv&ces.
 

Strengthening the internal rigor and operative effectiveness of
 
the public administration is likely to have certain consequences:
 

(a) - the hand of the central government is likely to be
 
strengthened in dealing with dissident provinces,' tribal
 
or linguistic minority areas.
 

(b) - government programs will be carried out with greater
 
efficiency, and practice will be nearer to policy, re-


Iduciilg discontent Airected against the :government.
 

(c) - the public service may be used less often as a source
 
of sinecures and reward for political friends of the
 
governing elite; corruption should therefore decline,
 
fewer resources be "wasted" and public antagonism there
fore reduced.
 

(d) - the public services (and police and army) may become a
 
channel for opportunity for those less privileged but
 
endowed with energy and talent, opening to .thosenot al
ready in the elite new ways to become identified with the
 
problems and activities of government.
 

There are qualifications, however, to each of these propositions,
 
quite apart from the important question of whether or not principles of
 
public administration developed in the United States can be transferred
 
to other cultures and political systems.
 

(a) A rapid conquest of the "area of insolence" by police and
 
public administration may be indispensable for consolidating national unity.
 
On the other hand, if the pace is too rapid, long standing tribal, ethnic or
 
regional loyalties may resist such intrusions and counter-active hostility
 
to the impatient central regime may weaken the central government's stance
 
in the long run. This depends to an important extent on the way the police
 
and administration goabout their task and the degree to which new opportunities
 
within the total national setting are available to the ambitious young men
 
within these minorities,
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(b) This proposition assumes that the promised government programs
 
are those desired by the populace but are impeded by bureaucratic inadequacy
 
or by political intermediaries between the govetnment.and the people, such
 
as landlords, village notables, small businessmen, and members of the poli
tical entourage of the regime. If, however, the proposed measures are con
sidered harmful by the populace, a more effective-administration may only
 
accentuate popular hostility, thus weakening the central government. Effect
ive police power may become all the more necessary to repress hostility for
 
some time, but will prove to be an insufficient base of 16hg runh political
 
support.
 

(c) The role of sinecures and corruption in many new governments
 
is of great importance. American urban politics of the 19th century pro
vide a suggestive analogy. It was precisely by corruption, kickbacks and
 
the distribution of jobs that American urban bosses drew together large
 
numbers of diverse ethnic, religious and nationality groups into one poli
tical coalition of support. The distribution of "pork" to the known leaders
 
of these diverse groups was an important method of aligning them all behind
 
the one political boss. To find the right balance between indispensable and
 
outrageous corruption is difficult, and some regimes are obviously being
 
weakened by an over-addiction to manifest corruption. Others may be under
mined because there are not sufficient resources to buy off leaders of
 
groups that-may defect from the regime unless they are given concrete in
ducements to win the support of their own political lieutenants.
 

(d) One of the almost universal characteristics of emerging countries 
is the cultural and opportunity gap between the privileged, well-born few 
and the many. The police, public administration, and the army may provide 
opportunities for the less well-born but well-endowed to overcome their 
birthmark. Le Rouge et L! Noir has its counterpart in many developing 
countries, The openness of these channels depends upon the educational 
requirements that are necessary for entry into the service and to the higher 
grades, and the accessibility of these educational prerequisites prior to 
entry. The public administration is less likely than the police and army 
to provide careers open to the talents available, since for the public 
services a higher level of education is usually required prior to entry or 
advancement 

But if these institutions are in fact open to the ambitious, and
 
opportunities for advancement are available within them, they can be of
 
great importance in reducing vocal discontent by absorbing those young
 
men who otherwise would have no opportunities to identify with the problems
 
of government.
 

An important difficulty is that the public service may become such
 
a coveted career that the orientation of the whole educational system and
 
the ambitions of all the educated are directed toward it, These services
 
may drain off the best talent which is then not available for other crucial
 
political or economic functions. And large numbers of young men who do not
 
pass the entrance examination or for other reasons are not accepted into
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the services will not be fitted for much else by the education they have re
ceived. They become the articulate educated unemployed, a by-product of the
 
educational system's orientation toward public service careers.,
 

Do our public administration training centers deal with the political
 
consequences of changes in administrative practices and institutions?
 

How can we contribute to raising the prestige and attractiveness of
 
careers in politics in competition with the administration, police, and army
 
in order that more highly qualified men will be drawn into responsible politi-/
 
cal activity? In some other countries, where there is already a surfeit of
 
politicians, careers in technical, administrative and productions lines may
 
be more urgently required.
 

American private organizations, like the Rockefeller Foundation, have
 
been notably successful at assisting in the improvement of medical services.
 
Missionary societies have often assisted in the development of medical and
 
educational services. Are there other roles in the public services field
 
for American nongovernmental organizations?
 

International organizations have made some beginnings in the field
 
of improving public services. Could these be usefully expanded? In which
 
services would there be the greatest increment or advantage over national
 
or private assistance programs?
 

Further observations on public services and "bringing the government
 
closer to the people" are to be found under (7)below.
 

(3) Provide for the Common Defense and for Dealings
 
with Other Governments
 

American assistance concerned with providing for the common defense 
has been the province of military assistance. This is outside the scope 
of ICA pr6grams, and only one aspect will be noted here. 

(a) Military measures and domestic politics 

In the short run, military and police programs have assisted 
regimes to survive urgent external and internal crises. But 
the transition beyond the crisis to a broadened base of pub
lic support has been more difficult to achieve.
 

It is obvious that military forms of power are often required if a
 
political order is to be established, particularly following invasion or
 
other gross challenge to the civil order, But there are very real political
 
problems inherent in the transition to an orderly, civilian, popularly-sup
ported, political society.
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Under crisis circumstances, when public order is near the point of
 
breakdown or a regime must be constructed from a'war torn country, the military
 
and police functions are indispensable. However, it would appear as if the
 
regimes so established are protected from coming to terms with the growing
 
demands of their own people by the very strength of the police and military
 
instruments which have been developed to meet the emergency. The officer
 
dorps is often as privileged as the regime. It may be more concerned with
 
modernizing the country than was the ruling oligarchy, but quite as often it
 
is just as preoccupied with its own status and perquisites as were the civilian
 
oligarchies. A revolt of young Turks in the military establishment may bring
 
about a temporary "clean up." The Ataturk model is tempting, and much may be
 
accomplished by the regime established by military take over. 

On the other hand, once the web of legitimacy is torn by a coup d'etat
 
it proves extraordinarily difficult to return to legitimate government, one
 
which is capable of weathering temporary set-backs in part because it is
 
widely believed to be the legitimate government. Without the aura of legitimacy,
 
such a regime is always threatened by the next pretender. The succession of
 
army leaders in Syria after Zaim's coup in 1948 was a classic example of this
 
problem.
 

How have regimes that were established with strong military components
 
in the midst of crisis been able to broaden the base of their political sup
pott? Where no coup d'Etat has occurred, what role have the military forces
 
played in consolidating the regime? To what extent has genuine public dis
content been ignored because the military forms of power were so firmly
 
established? How have "young Turks" been able to accomplish the transition
 
back to orderly, legitimate government after their coups d'Ctat? In what
 
ways have United States assistance programs contributed to any of these
 
developments?
 

There may be other important by-products of military assistance pro
grams, Young men may gain their first awareness of the nation in the army;
 
they may learn mechanical or elementary reading and writing skills; the
 
army may undertake public investment activities or public services. Foreign
 
military training may bring in new conceptions of the military's role in
 
nation-building and its proper stance toward politics, and most likely of all,
 
military training may develop in the younger officers an impatience with the
 
halting, often fumbling steps of the more traditionalist civilian leaders or
 
higher officers in modernizing their countries, These have important long
 
run developmental and sometimes dramatic short run political consequences.
 
There are also severe limitations on military assistance as a means'of in
stitution building. Here is a field for objective research as yet virtually
 
untouched.
 

(b) Assistance policy and skills of diplomacy
 

In dealing with other governments, the new states have difficulties
 
in developing their own foreign services and evolving a view of their place
 
in the state system which will provide them with maximum advantage without
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encroaching on their neighbors' legitimate rights. Foreign policy-making in
 
some new states tends to be highly emotional, often more concerned to exorcise
 
the humiliations of the past than to grapple effectively with the problems of
 
today and tomorrow. Slogans from the struggle for independence are carried
 
forward as the only common political coin and limit the range of maneuver
 
open to heads of state in foreign policy matters. Domestic political impera
tives may seem to require xenophobic attacks on economic and administrative
 
enterprises of foreigners which are desperately needed for economic and
 
administrative development.
 

How has United States policy faced this problem?
 

Have the limited in-service training programs in the State Department
 
for beginning foreign diplomats been the best we could do? British experience
 
in providing apprenticeships in the Commonwealth service is probably not
 
relevant to our circumstances. And new nations are particularly sensitive to
 
the implied infringement of their sovereignty which might come from efforts
 
to provide technical assistance in the ways of diplomacy. American private
 
ventures therefore may be peculiarly important here.
 

Could there be a program of in-service training in the more developed
 
new countries such as India for those such as Nigeria who have come more
 
recently to independence? Would they be likely to be helpful? Could we do 
more along the lines of the Johns Hopkins seminar program for young diplomats 
in Washington or the Fletcher School's training for Pakistani and other dip
lomatic students? Could there be an evaluation of what diplomatic training 
we have already undertaken? Might an international organization develop a 
training or apprenticeship program in the skills and practice of diplomacy
 
and foreign policy-making?
 

(4) Have Means for Resolving Conflicts Over Public Purposes
 

All political societies have conflicts over the purposes of govern
ment, the programs the government shall undertake, the ways in which scarce
 
resources will be allocated, One of the characteristics of an emerging
 
country is divergence of opinion concerning the ideal form of government and
 
the underlying political values appropriate to that society. Views range
 
from proponents of Jeffersonism to Leninism. Resolution of conflicts over
 
public purposes is handled in many different ways. Narrow oligarchies need
 
only reach truces among the oligarchs; two-party democracies resolve many,
 
though by no means all, problems of public purposes through elections. Some
 
regimes use liquidation of those protagonists whose views lose out in behind
the-scenes struggles for influence; others carry on interminable and heated
 
debates which are never, in the end, settled one way or the other.
 

Our foreign assistance programs may be able to affect this process,
 
depending upon the type of regime in question, the size of the aid mission
 
and its resources, tether its contacts are largely at the ministerial level
 
or more broadly based, whether mass communications are activated on behalf of
 
the programs we sponsor* and whether the present leadership is under serious
 
challenge by a political alternative.
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0 
The possible lines of influence can run to at least four-distinguish

able groups--to government officials, leading political figures, individuals
 
who are intermediaries between the largely urban political system and the
 
urban and rural masses, and, finally, the urban and rural masses, A few
 
examples will suggest this line of inquiry.
 

(a) Government officials:
 

Aid missions can affect the relative importance government officials
 
attach to different governmental activities,
 

For example, do the aid mission s activities induce a greater interest
 
in agricultural development and a lesser concern with heavy industrialization
 
on the part of government officials? Do they affect those officials, view
 
of the approximate balance between state enterprise and independent economic
 
activity?
 

Can it be demonstrated that a foreign assistance mission can-induce
 
greater interest in official performance and less in official status than may
 
have been the case before the aid mission?
 

Are officials more ready to seek out the wants of the people than be
fore? Are they less responsive to the calls of family obligation and more
 
rigorous in the application of governmental standards?
 

Are officials more insistent on leading a life in the style set by
 
their American counterparts than before the aid mission, and does this en
courage corruption in order to keep up with the standards set by the aid
 
mission personnel?
 

(b) Political leaders:
 

Assistance missions may have an influence on the issues that poli
tical leaders use in their political competition with one another.
 

The skills that are brought in, the economic resources made available,
 
or the policies that are promoted through the presence of the aid mission
 
may bring to the fore issues that had not been part of political debate before,
 
Indeed, we ourselves and the policies we advocate are'likely to become issues
 
in the debate,
 

It may be important for the sake of economic deveiopment that econo
mic issues be clarified in public debate, so long as this is based on a
 
serious examination of alternative ways of dealing with local economic pro
blems and is not merely an exchange of ideological slogans. This may speed
 
the development of realistic policies and therefore contribute to a viable
 
economy in the long run even if it may temporarily draw us into the contro
versy,
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United States assistance policies may have an influence on the
 
priorities politicians set for themselves and hold up before
 
their country.
 

Governments can set for themselves a broad range of purposes, stress
ing any one of the nine different purposes identified. One government may
 
emphasize the external military threat and internal pplice powers; another may
 
be more concerned with the politics of ethnic or regional groups; another with
 
raising the GNP. Each will set these purposes in a different order of priority.
 

Have United States aid missions had an effect on the priorities poli
ticians have set themselves? It has been argued that our concern over mili
tary security has encouraged some political leaders to give greater stress to
 
their military problems than they might otherwise have done. Conversely, this
 
may have diminished their concern for other aspects of their internal political
 
or economic development. Defense support may have contributed in fact more
 
to economic growth than to the defense purposes it was alleged to serve. In
 
countries where our economic assistance has been substantial, it seems pro
bable that we have had considerable influence on development priorities. Since
 
we have generally eschewed serious consideration of political forms and poli
tical practices, looking upon these as the internal affairs of recipient
 
countries, one would expect that we had had little effect on these matters.
 

Are such generalizations correct in fact? How have we affected the
 
politicians9 scheme of priorities?
 

Have there been examples where the United States has had influence
 
on the range of public debate? What have been the results, both locally and
 
for United States policy?
 

Foreign aid missions may influence the manner in which political
 
leaders deal with opponents and minorities.
 

Can an aid mission affect the conception political leaders have of the
 
appropriate attitude of their government toward popular demands as expressed
 
by articulate interest groups?
 

It is conceivable that a government which knows it has outside support
 
may be more ready to entertain demands from certain local groups than if it
 
had to face them unassisted by outsiders. On the other hand, a government
 
may also feel strengthened sufficiently by outside help to resist the im
portunings of certain other groups it might otherwise have to adjust to if
 
an aid mission were not backing it.
 

What examples have we seen of either trend and what have been the 
longer run consequences of either effort on our part? Here, as in all these 
examples, the peculiar political context of each instance should be of great 
importance, and generalizations drawn from several places and times might not 
apply anywhere else without careful refinement. 

0 
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(c) To intermediaries between the urban
 
political system and the rural masses
 

The next decades are likely to be marked by increasing political
 
activity on the part of urban masses and the rural population. It will there
fore become increasingly important for American assistance policy to be in
 
effective relationship with the political intermediaries between the educated,
 
usually wealthy urban politicians and these mass groups. Identification of
 
the "intermediaries" is not always easy. In many instances they will be local,
 
land-based notables, tribal or religious leaders who still retain their follow
ing on the basis of traditional values. In others they will be semi-professionals
 
like school teachers, local doctors, elected or appointed village or town
 
officials, or agricultural union leaders. In some, a growing group of small
 
businessmen play an increasingly active role. In any one country, each of
 
these groups may be affected differently by American technical and economic
 
assistance.
 

Foreign assistance directed through central government ministries is
 
likely to have little effect upon the intermediaries between the largely ur
ban political system and the rural masses. However, assistance involving
 
local field operations may open greater opportunities.
 

A basic hypothesis would be that very few programs are designed with
 
an eye to the impact they will have on the values and concerns of inter
mediary groups and what these will induce them to do politically. The in
fluences would vary, depending upon the types of programs being carried out,
 
the political context of the program, the political and institutional set
ting in the specific country, whether or not central government policy is
 
compatible with our field activities, and whether we are, in fact, working
 
counter to central government activities,
 

Officials and political figures are usually based in cosmopolitan,
 
urban centers and are so far away from the cultural, social and economic
 
reality of the rural areas that their grasp of rural political problems is
 
often rudimentary. Urban groups--such as labor unions--outside the bureau
cratic environment are almost as likely to be ignored, With notable ex
ceptions, there may be few American representatives with the patience and
 
the opportunity to grasp the subtle network of rural influences that have
 
much to do with the political behavior of the rural masses, Even those who
 
do gain such an understanding find that the central governments we must deal
 
with are not themselves sensitive to these observations.
 

How do the intermediaries perceive our activities? How do our pro
grams affect their interests, their sense of growing or narrowing oppor
tunities, and their fears? How do our own people relate themselves to these
 
different intermediary strata? Are we agents of desired or distrusted
 
change, creatures of a disliked central government, collaborators with the
 
central government in an admired common enterprise, or allies of the inter
mediaries against an oppressive distant regime?
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(d) The urban and rural masses
 

Similar questions could be raised concerning United States activities
 
vis-a-vis the masses. On the other hand, in most emerging countries, as in
 
developed countries, too, mass opinions are of less political relevance than
 
the views of opinion leaders, organizational leaders and the intermediaries.
 
United States activities directed toward mass opinion, particularly extensive
 
information programs, are likely to become hortatory and to awaken appetites
 
rather than to induce fruitful local activity.
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(5) 	Provide for the Expression of Public Demand? and Discontent
 
without Political Disintegration
 

This area of exploration concerns the relatioAbetween assistance 
policy and the ways in which'public ieeds are voiced and political pressure 
on their behalf is organized. Research would focus on the political parties 
and interest groups Which are the dynamic elements of politics in most 
countries--their relative and changing positions or power, their modes of 
organization, their political practices and their policy demands, Does assist
ance policy as presently carried out affect these essentially political elements 
of a country's life? 

Foreign assistance, hitherto, has had little impact on the
 
nature of political parties and their organization.
 

Political parties are fundamental to dealing with the problem of con
centrating enough political power to give direction to government while broaden
ing the base of political support to ensure governmental effectiveness and to 
accommodate change. Probably there have been instances where American assist
ance policy has sought to"strengtheh the position of a particular party or a 
particular set of leaders. Where crisis is imminent, military and police assist
ance may have had this end in view, But we have generally avoided concern over
 
the organization and practices of political parties,
 

Can any connections be discerned between American assistance activities 
and the ways a party organizes a following or broadens its base of support? the 
issues which political parties attempt to use? or the ways in which they reach 
internal decisions? deal with dissidence? with recruitment to the parties? or 
their mode of campaigning? 

Since parties play such a crucial role in organizing political power 
for accomplishihg the country's indispensable purposes, and in guiding the 
country's foreign policy, they deserve a good deal of careful attention from
 
assistance personnel.
 

There are, of course, inescapable inhibitions in the way of providing 
political parties with thetype of manifest technical or financial assistance
 
one can give to a public administration, for example, or even to military per
sonnel, Too close association with outsiders can be' used by opponents to make
 
a party appear as a tool of foreigners. Organizing political power is an art
 
peculiarly dependent on a close knowledge of the temperament, aspirations, 
traditional style and ways of the people being gathered together in the party. 

Nevertheless, there are classic problems that all parties face--they
 
must organize a f6elowing, they must be financed, they must have criteria for
 
membership and must have ways of dealing with policy or personal differences
 
that develop within the party, There must be ways of relating leaders to
 
followers, of combining generalized principles and broad appeals to as large
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numbers as possible with specific and often very tangible rewards to the faith
ful or temporarily faithful, if a following is to be built sufficient to
 
accomplish necessary policy objectives. Very often, pew, nonauthoritarian
 
parties lack stable organization in depth. Political leaders rarely have a
 
ward and precinct type of political organization developing a hard core of
 
support which can be counted upon. Where such organization is lacking,
 
political leaders may have to resort to i-hetoric and slogans of highly emotional
 
kind to enlist support from indiViduals who cannot otherwise identify with the
 
political leaders because they are often culturally alienated, of a different
 
ethnic group, from a different region, and often speaking a different language. 
Rhetorical politics keeps the level of excitement high but is unlikely to direct
 
public energies toward necessary constructive activities. Trade union member
ship is often shifting and unreliable. This is a factor contributing to trade
 
union extremism as competing union leaders appeal to drifting members by out
bidding one another,
 

Can assistance policy improve the ability and willingness of
 
political parties and interest groups to enlist support for the
 
government's endeavors?
 

In many types of political circumstances, the institutions for voicing
 
and organizing political demands are the same as those required to insure
 
governmental effectiveness. Political parties, trade unions, ethnic groups and
 
many other organized elements in the society are the channels by which popular
 
desires are voiced. They are also essential means to the government's end of
 
enlisting popular support for its programs, many of which may require effort 
and sacrifice. Economic development, defpnse, even the moderation of communal 
antagonism in the name of national unity or the finding of satisfaction in the 
degree of respect already accorded to their own country--all these essential
 
elements of a viable political order can be promoted or undermined by the organ
ized groups in that society. More effective organization can give a leader 
some assurance that he can retain his following without having to pander to the 
most narrow feelings or urgent demands of his organizational constituents, The 
goals of the leaders of tese parties and groups are important if they are to 
be responsible and constructive rather than merely critical and demanding. 

How can assistance policy help to improve the organization of parties
 
and interest groups? How can it encourage responsibility among their leaders?.
 

What efforts have been made to share experiences of successful repre
sentative parties in one country with leaders or organizers of similar parties
 
in another country? What kinds of training programs, seminars in third coun
tries, in-service traiiiing in successful parties such as the Congress Party in 
India and the PRI in Mexico, might be establishedZ The political inventions 
in Colombia of an agreed transfer of power between parties or the limits on 
succession of Brazilian mayors may have wider appiication. Could anything
 
applicable to our own programs be learned from the experience of Comunist 
Parties? How could private organization or international agencies be of
 
assistance? 
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Questions to be examined in regar;d to'the encouragement and development 
of political parties are legion. A comparison of "the financing of the UNP in 
Ceylon with the Congress Party in India would be illuminating of the- advantage 
of the Congress Partys-methods. How has the PRI, as a single party, been able 
to accommodate such a broad spectrum of ifiteests and adjust to the changing
 
needs'of Mexico for so many years? How could others follow a similar path? How 
do these or other parties resist the political fragmentation on personalist 
grounds which split so many parties in emerging countries? Does organization
 
or do issues figure as central to the success of different parties?
 

Inassessing the political-results of leadership grants, it is as im
portant to judge the career consequences of the grant as it is to discover 
whether the attitudes of grantees"become more or less favorable to the United 
States as a result of their visit. Perhaps the grants have made little dis
cernible difference in terms of their political futures, but they may have 
changed their opinions. For a rounded evaluation, we should also attempt to 
explore the political consequences of inviting some leaders when, perforce, we 
will not be able to invite all, What of the attitudes and political success-of 
those who are not invited? Are mixed parliamentary or political leader dele
gation group visits better than individual grants? Could the shared experience 
of a combined visit to the United States or to third countries help to reduce 
inter-party frictions based on personal rvalIrisd? ?or do the strains of 
traveling together only sharpen personal antagohisms?
 

Assistance to professional or interest groups (doctors, teachers,
 
small business men, trade unions, etc.) encourages the development 
of semiautonomous groups based on common professional or economic
 
interests.
 

Leadership grants, technical assistance to .provide local facilities 
used by major groups, training programs designed to raise the level of skill 
in these activities=-all such programs induce a greater desire for independence 
from traditional modes of organization. Kinship and ethnic exclusiveness are 
likely to decline as loyalties based on the new activities grow0 Recognition
 
by outsiders of the legitimacy and importance 6f this ativity may be as im
portant as the acttal resources made available. Private and international 
organizaticnsmay have an important role to play. 

The assumption that the national government alone is the source of all 
initiative is likely to decline if such groups as these gain some ability to
 
take initiative on their own to meet their own problems--and those of the
 
conm~uxity of which they are a part. Each country is likely to set its own
 
balance wheel on this, If association of any one of these groups with out
siders is too close, they may become the victims of xenophobia and thus their
 
real political influence will be reduced, If they come to gain so much auto
nomy that they are entirely free of governmental influence, there will be a
 
serious political effort to limit this autonony Groups that developed
 
quasi-autonomous status under the colonial regime will have that status pro
gressively modified until they are more nearly equal to those groups which
 
started recently, 
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United States assistance programs are likely to encourage
 
greater membership participation within these organizations
 
and to diminish the quasi-authoritarian practices of tradi-


Xx: tional modes of organization, 

Close association with specialists from the United States in any of these
 
fields may diminish the role of kinship and traditional status; is likely to
 
encourage those with initiative regardless of their origins; and may make issues
 
of policy rather than of personality more important in internal decision-making.
 
The political consequence may be that more groups would be willing and capable
 
of challenging traditionalist authority and seeking a substitute mode of deciding
 
major political issues. Would they also be more likely to resist authoritarian
 
pretension from the extreme left as weil?
 

It would be useful to compare the development of'such professional interest 
groups in, say, India and Pakistan, and in Ghana and Nigeria. The connections 
between these internal developments in interest grdijp structure and process and 
their political environment might be of both theoretical and policy importance. 

The mass media are likely to be affected by foreign assistance,
 
because aid missions are likely to encourage more expectations
 
than can be fulfilled. Aid missions have been less successful
 
at encouraging responsible criticism and detailed, empirical
 
reporting of government or ptivate development efforts or other
 
constructive activities and programs.
 

Almost inevitably, assistance missions are more likely to articulate -the
 
promise of a better future than they are to fulfill the promises their efforts
 
and their words imply. Their demonstrations of new methods, the equipment
 
that comes to some and not to others, the goad of American or international
 
agency opposite numbers are all bound to raise the level of impatience and are
 
likely to accelerate and expand the revolution of rising expectations. Our
 
impUlse to turn to the mass media to dramatize the hope we Wish the people to
 
see in us may so affect the content of the mass media as to increase political
 
demands0
 

In many emerging countries, particularly in former British areas, the
 
newspapers began as a relatively high level press for the resident westerners
 
and the small, educated indigenous population. As circulations have grown,
 
the quality of reporting and accuracy has declined, and a greater appeal is
 
made to mass emotions. Reporters and rewrite men are grossly underpaid. Where
 
the press is not rigorously controlled, destructive criticism is more common
 
then responsible criticism. Reporting of foreign news is often vividly colored
 
by gross oversimplifications. Highly doctrinaire solutions to local problems
 
are often proposed on the basis of ideas learned abroad without a close under
standing of the real and peculiar circumstances in their own country.
 

Has there been an analysis of the content of mass media to see what
 
sort of images, simplifications and themes are used in discussion of public
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policy issues? What sorts of exchange, seminar, study programs, and efforts
 
to assist in the reorganization of the newspapers and mass media might be en
couraged to ensure both the autonomy and responsibility of the press? Non-'
 
governmental and international agency adtivities may be of especial utility,
 

(6) Provide Orderly Means for Replacing those Who Rule
 
in Ways Which Bestow Legitimacy upon Successors:
 

Apart from accumulating power for governmental effectiveness, including
 
awakening sufficient intermediary and popular support to ease the implementation
 
of policy, perhaps the most difficult part of government is the orderly tran
sition from one set of rulers to another,
 

There are many factors which condition whether a transfer of power shall
 
be easy on- stormy, such as cultural and political traditions, attitudes toward
 
authority and government responsibility, the opportunities for satisfying lives
 
open to those who must step down, the presence or absence of institutions which
 
provide ways of making orderly decisions about this without resort to gunfire,
 
a certain core of fundamental continuity which persists despite changes in
 
personnel of government.
 

Under what circumstances has American policy sought to ease transitions,
 
and when have we sbught to retard transitions? When protests seem to be rising 
sharply, and a reasonably tolerable "next government" seems on the horizon, how 
have we reacted? In some instances we appear to have made it plain that we 
would welcome a change; in others we appear to have backed the regime in power 
How have we decided that a potential "next government" deseaved our quiet support?
 
Has there been policy consistency in this vital matter, or have we been re-
spondg in an ad hoc fashion to each situation according to the views of those
 
on the spot? If so, by what criteria did they decide upon the advide they gave
 
t6 Washington? And by what criteria has Washington replied These reflections
 
dall for a comparative study of transitions of power in those new countries
 
where orderly procedures for transitions are lacking.
 

Have we ever tried to encourage the establishment of institutions which
 
would smpoth this unavoidable political problem? Are there devices which we
 
might explore other than our own form of elections?
 

Has the United Nations experienced in the Saar, Korean eled.tions, the
 
Congo, etc., any lessons as to the possible role of international organizations
 
in aiding political transition?
 

(7) Meld Diversities so as to Consolidate National Unity
 
Without Provoking Additional Centrifugal Forces
 

Most emerging countries are divided by two fissures running in dif
ferent directions. A horizontal division separates the few highly educated, 
relatiyely highly privileged, often culturally alienated elite from the illit
erate, poverty=ridden, indigenous masses0 If there is a middle class, it is 
usually so small and hard pressed that it plays only a minor role in mitigating
conflict and encouraging moderate politics of compromise. A vertical fissure 
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divides one ethnic or linguistic community from another in the "plural" society.
 
The business, cultural, religious, and social life of members of each group
 
rarely touch-intimately upon those in the other groups, If there is a middle
 
class, its members are often the most acutely conscious of cultural or ethnic
 
differences.
 

Can foreign assistance policy contribute to an increased national unity?
 

As noted earlier, improved public administration may imperceptibly draw
 
diverse groups into one common network of activity. Enhanced military and
 
police capability may weaken attachment to local notables who traditionally
 
provided security in return for absolute loyalty, but these intrusions may
 
provoke profound hostilities. An educational system may draw the youth into a
 
common universe of discourse and experience. But experience in Eastern Europe
 
showed that efforts to force national assimilation do not work. Improved roads
 
and other means of communication and a shift to cash bring isolated people
 
into closer touch with one another. Conscious efforts to combine diverse ethnic
 
groups in one single work project, dam site, training program may help to break
 
down hostile stereotypes. Shared military experience or public administration
 
service may meld at least one segment of the populace into a sense of common
 
awareness, although jealousies over advancement and responsibilities are a
 
constant invitation to antagonism along traditional ,lines.
 

If national unity is an urgent necessity in a fragmented, plural society
 
that has not yet developed an overarching sense of national identity, foreign
 
policy issues may be the most convenient way a leader can consolidate his
 
country. Foreign policy issues, often anti-American or anti-Western in char
acter, may be domestically essential if the nation's unity is to be consolidated.
 
A dose of xeiophobia may be indispensable to the development of a national sense.
 
Are there examples of such a development? -Howhave we responded?
 

More generally, foreign assistance resources channeled through
 
national governments strengthen the central government in its
 
relations to regional and parochial interedts
 

Is it correct that in India, for example, the national Congress Party
 
has been strengthened in its efforts to deal with the centrifugal pulls of "
 
Indian diversity by the center's ability to grant or withhold scarce economic
 
resources from the states? Has this been similarly true for the rulers of
 
Iran, South Vietnam, or Turkey, to take but three examples? In what ways?
 
What have been the specific linkages in this process?
 

Does national economic planning carried out on presumably economic
 
criteria independent of political judgments impede the central government
 
from punishing those local leaders who press parochial demands and from re
warding those who work toward national unity? If the answer is yes, does
 
planning not weaken the center's ability to allocate technical assistance and
 
foreign aid in order to help it fulfill the fundamental political necessity
 
of inducing national unity?
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Are there examples where the national government's hand has been
 
strengthened when large investment in areas of possible defection encourages
 
leaders of these areas to cooperate with the national government? This is
 
in som-d ways,politically analogous to the Rivers and Harbors ploy in
 
American politics.
 

Foreign assistance can contribute to diminishing the dramatic
 
social, cultural and psychological gap between those who man
 
the institutions of national government and the rest of the
 
population in transitional societies,
 

Can it be demonstrated that foreign assistance programs in fact have 
the result of "bringing the-government closer to the people," as is often al
leged? Where governments undertake social service programs like improved
 
medical care, food subsidies, land disttibution, etc., all of which may be
 
facilitated with assistance from the United States, one would expect the gap
 
between ruler and ruled to be diminished and the rulers to be commensurately
 
consolidated in their position.
 

The political consequences of any of these measures should be investigated.
 
There are many other variables that may be as decisive as whether or not the
 
program is undertaken. It is possible that opposition voices are sufficiently
 
critical and Well-organized so that no matter what is done is felt by the
 
masses to be only half enough. The actual technical assistance undertaken may
 
whet appetites faster than it assuages them, In order to achieve the economic
 
and production changes the technicians see as necessary new wants may be so
 
rapidly awakened as to raise the amount of frustration directed against the
 
government rather than to diminish it.
 

Community development programs in India are perhaps the most impressive
 
example of a device designed to "bing the government to the people." For
 
research purposes they have the virtue of being widely scattered in a country
 
where there are good'data on voting behavior, where there has been a series of
 
free elections, and where relatively good data on social, religious, ethnic
 

--nd-other variables also exist. An extensive research design could be devised
 
whidh would compare electoral results in areas where there had been community
 
development programs as compared to areas where there was no such pr ject. It
 
might also be possible to compare voting behavior between districts where a,
 
large investment, such as a dam, had been introduced and where, by contrast,
 
a more "balanced" program of community development had been carried outl/
 

Community development may produce a sense that the government now
 
cares for the lot of the people as it never did before. If so, such programs
 

l/ I am indebted to Myron Weiner for this suggestion.
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diminish the gap between ruler and ruled. But conmntnity development may also 
induce a more rapid awakening of political consciousness and an awareness of 
unmet needs which will produce more political dissatisfaction than existed 
before. Whether this redounds to the advantage or disadvantage of the central 
government will depend perhaps as much on the political alternatives that seem 
available as on the nature of the community development program itself. 

Have land reforms encouraged by American assistance been successful in
 
winning mass rural support even-though they, may have alienated other centers
 
of'power in the entouage of a particular regime?- Have the political con-_
 
sequences been helpful to the rhgime? Iran or Taiwan may be cases in point0
 

Road building may open areas hitherto inaccessible to markets and to
 
contact with the outside. They may win approval of local leaders and bring city
 
aid country more closely together. Have road-building programs in fact streng
thened the political followIng of a regime or contributed more to a disruption

of the traditional relationships in the countryside on which a regime had pre
viously depended for its assured support?
 

Promoting a network of private associations may help overcome national
 
disunity. National unity may be more effectively encouraged if there develops
 
a network of overlapping 'voluntary' organizations which transcend in their
 
membership and impact the limits of the particularistic communities or group' 
structures of the traditional, plural society. These may deal with specific, 
relatively non-controversial and non-political problems of interest to large 
numbers of people. Women's associations, health clinics and societies, sports , 
clubs, Red Cross or similar welfare societies, as well as the type of professional 
organization mentioned under (5)are all examples. American and European pri
vate organizations, including professional bodies, cooperatives, trade unions, 
etc., could be helpful here, 

We should be aware, however, that our tradition of piaralism, reflected
 
in such a proliferation of autonomous and competing organizations, may in fact
 
produce unity only where there is a broad-consensus already. Where differences
 
are as deep as in many emerging countries, such development may only serve to
 
define additional lines of division. To work toward unity, therefore, such
 
autonomous groups must cut across traditional differentiations, bring indi
viduais from hitherto separated groups into working cooperation.
 

Although such voluntary associations are a fundamental part of our
 
Anglo-Saxon tradition, they are very alien to the tradition of most emerging
 
countries where colonial gover4nent or traditional social groups hitherto
 
have provided the principal initiative for organization and activity. There
 
have been some important developments, however, and case studies of the life
 
history of such societies in different cultural settingd: are urgently required.
 
There is now-considerable experience from among missionaries, foundations,
 
and professional or-business groups on which to draw for data.
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(8) Provide to the Elite and Prospective Elite a Sense 
of Being Recognized in the World. of Pride in the 
Merits of Their Own Ways 

A regime which is incapable of providing a sense of recognition and 
pride will not meet the subjective necessities of its elite, its intermediaries, 
and mabses. Men do not live by bread or political order alone. Although 
these-are vital, they are not sufficient. Particularly in new states that 
were previously 6olonies., the search"for recognition and pride is profoundly 
important. 

Can American assistance policy contribute to this ingredient of a viable
 
political system? This is often a matter of style as much as of substance.
 

-Invitations to Latin American or Indian intellectuals to lecture in
 
American universities about their own.traditions, a sensitive reception to
 
foreign visitors here, the way our diplomats or assistance personnel deal with
 
local leaders and technicians, the style of our lives abboad, the interest we
 
feel in foreign tradition; art or other creative expressions are all parts of
 
this political imperative. The importance of the United Nations to political 
1daders in new countries is in part explicable by-this imperative to prove to 
oneself that now, at last, "they"--the westerners, particularly, and not infre
quently annoying neighbors--will pay attention to wht" "we" have to say. Here 
diplomaby in international organizations and assistance policy are closely 
linked in their role of inducing political viability, 

Unfortunately, often our other activities produce little in the way of 
local pride and reassurance, Military aid programs designed to meet military 
contingencies or to contribute to local authority of the government may weaken 
pride of all but the military elite. Sometimes, however, the transfer of
 
military equipment may have its principal use in bolstering pride, although
 
other by-products may be less desirable.
 

Technical or economic assistance may be provided under such stringent
 
conditions in order to meet audit or other domestic r'equirements within the
 
United States that they are sources of fricti6n and humiliation in the recipi&nt
 
country. Policy may seek so to publicize the American contribution to develop
ment programs that we seem to claim the credit rather than allowing full credit
 
to reside where it will do the local regine--and per1als ourselkes--the most
 
good.
 

Providing what they ask for, perhaps even stadia or large scale "impact"
 
projects, may heighten local pride, or the dreams of glory of the leaders, but
 
not contribute to teal economic growth, How have we balanced off these two
 
contradictory criteria in practice?
 

In what ways can we enhance pride and a sense of respect in the new
 
countries? What have been the restrIts in this respect in a variety of sample
 
countries and programs? When conflict among crite)ia arises--as it is bound 
to--how do we deal with this matter of recognition and pride? 
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(9) The Accumulatliii of Savings and Allocation of Resources
 
to Increase Availability of Worldly Goods
 

There is a widespread assumption that an increase in standards of
 
living will bring with it a political stability favorable to our interests.
 
This is by no means assured,
 

On the contrary, one can posit that rapid economic development will
 
accelerate the social, psychological and organizational changes which were
 
necessary before economic development could get under way. This acceleration
 
in itself will be disruptive, hnd these dislocations are bound to-bring
 
political disorder in varying degrees0 The converse is also true, that if
 
there is not economic change along lines desired by those who are either
 
presently politically influential or are ready to grasp power should the pre
sent regimes falter, there will also be political disruption.
 

It is because there is bound to be rapid politicdl change, generally
 
disruptive, whether there is economic development or not, that the matter of
 
political development is of such importance Economic development in itself
 
does not create a public order nor a viable political system.
 

A Note on Education
 

The educational system is of great importance for developing values ard
 
practices of political behavior. It can contribute significantly to the cod
ception political leaders and masses have of the good society, of where they
 
themselves are moving and how best to reach their goal, The political values
 
taught in the classrooms, the political convictions or argumentation of the
 
teachers, the effect of the mode of teaching on'the personalities of the childrei
 
and their attitudes toward authority and dissent, and the practice provided in
 
the schools and universities for experimenting with responsibility and the
 
management of small controversies in a serious manner-Uall these and more
 
elements in the educational experience are of importance to the socialization
 
of young people into the modes and values of political life.
 

These aspects of the educational system go far beyond the technical
 
education we have tended to strengthen by our assistance programs, although our
 
efforts to teach inventiveness and innovation in the technological line
 
probably affect attitudes of students toward dealing with other aspects of
 
life as well. Indeed, the more technological specialization, the more likely
 
are students to become impatient with traditional social ways, but this in
 
itself will not.provide political skills or judgment for constructively chang
ing these ways0
 

Research in the application of educational knowledge to political
 
development should take the growing body of data in the United States on the
 
correlation between personality and political attitudes on the one hand and
 
types of educational experiences on the other and seek to apply these findings
 
to cultures like India, Iran, Morocco or Nigeria. Those with field experience
 
in these educational systems should participate closely to bring a sense of
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the intractable educational traditions already firmly established. American
 
and-international organizational influence on education, as elsewhere in these
 
countries, remains on the margins of the system we seek to influence. Moreover, 
a more modern education will only further alienate an elite from its followers,
 

Nevertheless, there may be many ways in which we can, with tact and 
understanding, assist in curricular instruction and extralcurrzcular activities. 
Our aim should be to bring the educational system closer to the needs of the
 
country; provide the Jtypeoof.:;kills which give young people real opportunities 
to exercise their talents in improving their own societies when they leave
 
school or college;-and encourage those values which lead to a sharing of power
 
and responsibility,'increased empathy toward other groups, broader participation
 
in taking decisions, and easier collaboration with peers.
 

Comparative case studies of the effects of their experience bn the
 
political skills and values of students at the American University of Beirut,
 
the Jaffna College in Ceylon, the Forman Christian College, Lahore or $ther
 
such colleges elsewhere, would be helpful 'Comparison of personality and value
 
development and opportunities open to students in technological and "liberal 
arts" cuiricula would give insight on the influences of different educational
 
programs.
 

III - SOME OBSERVATIONS ON THE LITERATURE ALREADY AVAILABLE 

Thus far, students of politics have devoted relatively little systematic 
attention to the problems of emerging political societies. There are a variety 
of monographs on specific countries in which many useful insights can be dis
cerned if they are analyzed with care. Many are more useful as "provokers of 
hypotheses than as sources of data on questions relevant to American foreign 
policy-or the development of viable political societies This is because very
 
few have approached the political problems of the country they have analyzed 
from the point of view of American foreign policy interests and the ways in
 
which outside influences could usefully be brought to bear0 Indeed, many
 
describe with considerable acuity the impact of the colonial era on specific
 
countries, but they tend to assume that with independence, such influences will
 
be minimal. Alternatively, there is an assumption that the forces of world-wide
 
modernization and industrialization will proceed virtually independent of
 
human choice. The intervention of conscious policy in this process, particularly
 
to favor or discourage alternative political consequences of this spontaneous
 
process, is rarely considered.
 

Sample country monographs are those by James S. Coleman, Nigeria 
.Background to Nationalism (Los Angeles, 1958), David Apter, The Gold Coast 
in Transition (Princeton, 1955), George Kahin, Nationalism and Revolution in 
Indonesia (Ithaca, 1952), Howard Wriggins, Ceylon: Dilemmas of a New Nation
 
(PRnceton, 1960), One directed particularly at the problems of minority 
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political parties in India is Myron Weiner's, Political Parties in India
 
(Princeton, 1957). His forthcoming study of The Politics of Scarcity should
 
be of considerable interest since he attempts to sketch a political strategy
 
for the Indian Government in dealing with the political pressures that are 
bound to rise. Hoselitz and Weiner have also speculated systematically on 
the political pressures that are mounting in India as a result of economic 
and social development. Selig Harrison's study of Indian national disunity, 
India--The Most Dangerous Decades (Princeton, 1960) stresses the centrifugal 
pulls within India and the political difficulties of dealing with them. Lucian 
Pye examined the intractable problem of Commipist guerilla tactics in his 
Guerilla Communism in Malaya (Princeton,'1956)o 

Daniel Lerner in The Pdssing of Traditional Society (Glencoe, Illinois,' 
1958) stresses changes in the mass conmunication system in examining social and 
technological changes in the Middle East as they come to affect-'politics. 

Dafikwart Rustow's essay on Politics and Westernization in the Near East (1956), 
explored new ground on the,-effects of westernization on political ways. 

In a pioneering effort to design a systematic structure for purposes of
 
comparative political analysis in new countries, Gabriel Almond, James Coleman 
and their collaborators have elaborated a scheme of political functions that
 
encompasses more data than is ordinarily considered when examining western
 
political institutions, As with all such schemes at first, terminological
 
hurdles impede cotfunicationrand there is some doubt whether the scheme is 
sufficiently dynamic to point up changing patterns and developmetal trends 
rather than focusing on a very sophisticated analysis of political reality at
 
any given moment, But the work of Almond and Coleman and their collaborators 
in The Politics of the Developing Areas (Princeton, 1960) is an ambitious I 

comparative analysis in depth of the political process in emerging countries, 
spanning Latin America, Africa and non-Communist Asia, It is not directed 
toward an analysis of United States foreign policy problemb. Edward Shils 
also undertook to present a systematic analysis of "Political Development in 
the New States" (available in Comparative Studies in Society and History -The 
Hague, II, nos. 3 and 4) identifying types of regimes and sk6tching the 
dynamic developments of each type, 

The studies prepared for the Senate Foreign Relations Committee by 
the Center for International Studies, M.I.T. on Economic, Social and Political 
Change in the Underdeveloped Countries and Its Implications for United States 
Policy and by the Maxwell Graduate School of Syracuse University entitled
 
The Operational Aspects of United States Foreign Policy are helpful contri
butions to different aspects of the problems raised here0
 

George Liska's pioneering study on the use of foreign assistance as
 
an instrument of foreign policy is by far the most sophisticated analysis of
 
this problem publicly available. He deals with some of these issues of
 
political growth and stability. His work assumes a rather completely
 
machiavellian state system and rationalistic statesmen of the enlightenment
 
model0 Foreign assistance is seen as fundamentally the search for control
 



by the doror over the recipient. He may underemphasize the marginality of
 

influence obtainable by foreign assistance and the depth of political analysis
 
necessary to fully understand the political process in-emerging countries.
 
But his book The New Statecraft (University of Chicago, 1960) stands out
 
above all others in the field.
 

Another important work is Charles Wolf, Jr., on Foreign Aid: Theory 
and Practice'in Southern Asia (Princeton, 1960). This empirical study by 
a member of the staff of the Rand Corporation analyses in great detail the 
complicated'and subtle choices underlying bir assistance allocations over a 
period of years in South and Southeast Asia, His study is f ill of insights
 
and identifi&s a multitude of the factors we have in fact attempted to take
 
into account. His political assuxAptions, however, are overly simple, as he
 
would be the first to admit.
 

'Another type of literature concerns studies Of political elites.
 
These are peculiarly useful in emerging countries since the elites are narrow
 
yet much more influential to the course of events than in more established,
 
broadly based political systems. Edward Shils has done brilliant work on the
 
Indian intelligentsia. Guy Pauker has studied the military elites of Southeast
 
Asia. Lucian Pye has been exploring personality and other characteristics
 
of tommunist and non-Coxmunist elites in Burma and other parts of Southeast
 
Asi& Monroe Berger has vritten on the administrative and military elite in
 
Egypt and John Johnson has sought to delineate the characteristics of the
 
increasingly important "middle sectors" in-Latin America.
 

There is thus a growing body of literature from a variety of disciplines
 
attempting to analyze significant aspects of the political development of
 
emerging countries, Too little yet is directed-toward answering the question:
 
how can American foreign policy fruitfully assist in the process of political
 
development?
 

IV - SOME THOUGHTS ON RESEARCH PROCEDURE
 

(1) Research should be promoted in a variety of ways.
 

(a) Individual research scholars on leave from universities could be
 
encouraged by Foundation grants to undertake studies of specific aspects of
 
this inclusive problem. The advantage would be their detachment from commit
ment to past policies; the serious liability would be that they are insufficiently,
 
attuned to the problems and limitations of policy.
 

(b) Experienced research institutions like RAND, the Brookings Institu
tion, the Center of International Studies at MIT, area centers such as North
western University, the University of Chicago or institutions like the Institute
 
for Defense Analyses (IDA) could more easily bring their guidance to bear upon
 
individual scholars working with them. This would make it more likely that the
 
research undertaken would focus on United States policy and political development. 
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Liska's study suggests that detailed empirical data from classified
 
sources is not necessary for creative thought on this question. Highly
 
qualified scholars with both policy experience and theoretical skill i*ght
 
be encouraged to concentrate on this 5roblem in an environment such as 
RAND, 'IDA or the Brookings Institution. 

(c) Within the United States government, useful r'esearch might also
 
be undertaken, similar to ICA's current Study of Technical Assistance. De
briefings of returning administrators might lay greater stress on the political
 
context of assistaice programs and their political consequences. A group of ex
perienced individuals, returned from countries where we have had extensive
 
assistance missions, might be freed from administrative responsibilities for
 
six months to examine their experience with skilled research personnel to
 
guide the inquiry. The ICA training center at th6-Johis 'ffopkihd'Sbh0ool fbr--Advanced 
International Studies might provide an ideal setting for such research. The
 
post'mortems would not seek to reflect upon the man's operational skill but
 
to use the benefit of his experience to enlighten a small research staff which
 
would be seeking assumptions and generalizations drawn from experience.
 

(2) If specific programs are to be examined, the following considerations
 
might be helpful.
 

(a) The assistance programs to be examined should have been operating

for a considerable period of years.
 

(b) Area specialists unconcerned with United States policy should be
 
asked to define their conception of the secular trends within the society
 
that bear on the aspects of assistance policy to be examined.
 

(c) Program specialists should be interviewed in efforts to obtain
 
their estimates of the 'litical effects of their work.
 

(d) Newspaper and official reporting from the field should provide a
 
good deal of material,
 

(e) The work of area specialists and program specialists (b)and (c)

above should be compared to identify similarities, differences and contradictions
 
in the way trends and changes are perceived and explained
 

(f) Only then would field research be advisable to explore specific

questions and hypotheses as they applied to specific countries.
 

(g) Countries of particular interest would be Turkey, Iran. Pakistan,
 
India., Vietnam, South Korea, Taiwan, Bolivia, Brazil and Guatemala. Speculative,
 
"'rojEktionso,deve-lpiehts d-tINigeria, Ghana and Guinea based on similar variables 
would be of interest.
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In Conclusion,
 

Robert E. Asher
 

Everyone concerned with development programs, I conclude, has to
 
be a highly exceptional person. He must be cultured and cross-cultured. He
 
must be disciplined and inter-disciplined. lHe must be well stocked with
 
empathy and anti-freeze, He must shake off his parochial shackles and be
 
capable of changing parameters in midstream. He should be a model himself,
 
and he should know about model-building, institution-building, stadium-building
 
and body-building. 

He should strive for results that are well-structured or require only a 
minimum of re-structuring. He must view them in technicolor, for one of the 
first lessons learned by the would-be developer is that nothing is all black,
 
or all white. Amidst population explosions, revolutions of rising expectations,
 
and incipient imbalances of every kind, he must remain serene and balanced,
 
perennially poised for the long run that follows every short run.
 

Alas, even in the long run, we may not succeed in creating the best of all
 
possible worlds but--to borrow a felicitous phrase from an earlier version of an
 
essay in this collection--"we must maximize the opportunities for an optimal
 
transformation."
 

Having now illustrated my familiarity with, if not my mastery of the
 
jargon of development, I can turn to more important issues.
 

The foregoing essays, it seems to me, may be considered from three points
 
of view: their contributions to a better understanding of the process of devel
opment, their advice to the managers of foreign aid programs, and their proposals
 
for further research in their respective fields. Taken together, the collection
 
does not add up to a rounded analysis of the problems of economic, social, and
 
political development, and was not intended to do so. "Country programming" is a
 
different kettle of fish from "the role of education in development" or "facilitating
 
technological change."
 

The essays were not solicited with a view to providing a logical progression
 
from one topic to another or a full catalog of research needs, The objective was
 
a more modest one: to consider a few problems that will demand serious attention
 
from American policy-makers during the 1960's--problems on which additional
 
research might be especially opportune or fruitful. Broad areas-such as natural
 
resources development, the improvement of health, and the strengthening of public
 
administration, were deliberately omitted despite their obvious importance, on
 
the theory that research needs and research priorities in these fields were, by
 
and large, better known than in the fields that were chosen.
 

Among the topics included, there is considerable overlap. Some of this
 
is due to the fact that development problems simply do not lend themselves to
 
treatment in watertight compartments. Some of the overlap can be eliminated
 
in a final editing. Some of it is inevitable in an era in which declarations of
 
interdependence abound and the leading economists have become preoccupied with
 
non-economic factors in economic growth, while the lawyers and scientists devise
 
policies to promote productivity, personal savings, and higher rates of capital
 
formation.
 



Each of the essays offers some important new insights into the development
 
process. Itwould be presumptuous of me td attempt to catalog these insightgo

The most that I dare do here is to recall a few points that I found interesting 
and significant. 

Everyone now seems acutely aware of-the pulls"and cross-pulls among
economic, social , and political forces, and of the difficulty of separating cause 
from effect. The breakdown of traditional attitudes and of the established 
social structure, we have learned, is not only a consequence of economic develop
ment, but also a necessary forerunner of economic growth0 Modernization promotes
urbanization, but urbanization also promotes modernization. Planning must proceed
both from the top down and from the bottom up. The skills necessary to expedite 
agricultural development are chiefly those of farmers, but the solution of some
 
of the most critical rural problems depends on administrators politicians, and, 
editors in the cities. Education is a consumer as well as a producer good-
higher incomes lead to greater expenditures on education, and greater expenditures 
on education lead to higher incomes, In this wonderful world of feed-bak effects
 
and circular causation, the cart looks just like the horse and must also be flogged 
if progress is to be made. 

However9 if cause and effect interact as vigorously as the experts tell
 
us, must the conditions for more effective use of investment funds be establis hed 
first, or will larger investments also speed the establishment of conditions for
 
their effective use? Seven 6r eight years ago, it was widely recognized that the 
underdeveloped countries suffered from many ailments. But it was also fashionable
 
to believe that sizable foreign grants and loans could help to mitigate at least, 
some of these ailments. The public listened to the experts but remained unconvigced.
Now, just as the public in the more developed countries is becoming prepared to 
bear the necessary financial burden, the experts consider it crude, boorish, and 
naive to stress the capital requirements of the less developed nations. Have
 
the lubricating effects of a generous injection of funds been downgraded unneces
sarily in our search for more sophisticated prescriptions?
 

For the most part, the additional sophistication is a clear gain, I 
found, myself fascinated by Everett Hagen's description of the attitudes within 
individuals in all walks of life which constrain their own actions, make the 
activities necessary for economic change uninteresting or repugnant to them, or 
limit their creativity, This is not the first time that Mr. Hagen has stressed 
the role of the innovator in economic development and the shortage of creativity

in traditional societies9 but he has now thrown the whole problem into sharper 
focus than ever before,
 

Albert Hirschman's brilliant comments suggest some strategies for getting

around alleged obstacles to development or finding new sequences for surmounting 
them, His catalog of the undulations and fluctuations in previous diagnoses of
 
barriers to development, and his cautions against the wholesale swallowing of 
current cliches, deserve careful reading. His remarks are disconcerting, however,
 
to those of us in quest of clearer criteria to govern eligibility for foreign aid,
 
They would seem to lead to American involvement with the sinners and the 
unregenerated in the hope that, unwittingly, they will reform and with the 
righteous because, wittingly, they have reformed. 

aI 
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The Colm-Geiger paper outlines the process of planning and programming
4development 
more lucidly than has yet been done. The authors advocate pragmatic
 
planning that recognizes both the limits of mathematical methods and the role"
 
that qualitative judgment--and trial and error--must play. The proposed plan,
 
they maintain, should be subjected to the democratic process of debate and
 
final political action before it becomes official.
 

Arthur Mosher admittedly owes a great debt to his letter-writing legions,
 
but the hand of the master is plainly apparent in the rich catalog of research
 
undertakings that he has assembled. I am especially impressed by his emphasis on
 
research as something "much more than a staff activity preparatory to agricultural
 
development or preliminary to developmental assistance." Inasmuch as technical
 
advisors and local counterparts come from different cultures, he says, "the field
 
experience of engaging together in systematic examination of local conditions and
 
in joint searches for locally valid improved practices may be one of the easiest
 
ways of establishing meaningful communication,"
 

The same point is-stressed by other contributors to this volume and by
 
participants at the conference at which earlier versions of these essays were
 
discussed. By first selecting research projects that are likely to be successful,
 
a stimulus will be provided for further research and action. Gradually, respect
 
for analytical methods may grow. The contributions of unencumbered emotionalism
 
to the formulation of public policy should decline as research becomes respectable
 
in the developing countries.
 

The rural problems of the less developed areas have received a great deal
 
of attention, but urbanization problems have too often been thought of as peculiar
 
to the industrialized, high-income countries. And in such countries, they have
 
been studied more by sociologists than by economists. It is therefore good to
 
have Lampard, an economic historian, join with Schnore, a sociologist, in telling
 
us that further research on urbanization is vitally needed in both high-income
 
and low-income countries, because economic and social policies are being promulgated
 
in a vacuum of knowledge concerning urbanization. Their statement appears to be
 
directed more to the student of urbanization than to the student of development
 
or the administrator of foreign assistance programs, but it contains a number of
 
comments and asks a number of questions that are of interest to all three groups.
 

One of their most important observations is in the field of urban-rural
 
relations. "Ifwe wish to identify social and economic changes connected with
 
sustained urbanization," say the authors, "we should look first at the non-urban,
 

-or rural sector." "The study of urbanization is a study of changes in country
 
as well as town and...any divorce of the two, even for analytical purposes, may
 
lead to a serious misunderstanding of the process itself." Some degree of
 
urbanization, ,I
gather, is essential to real modernization, but we do not yet
 
know how much, and the social costs of excessive or too rapid urbanization are
 
very high.
 

S 
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In his discussion of technological change Richard Eckaus addresses
 
himself with admirable directness and consistency to the subject assigned to
 
him. He analyzes what we know and do not know about the business of facilitating
 
technological change--of finding new production methods suited to the resources
 
and conditions in the emerging countries and introducing them into those areas.
 
He suggests how we might go about learning some of the things we need to know.
 
He tries to indicate an orddr of priorities and to offer some guidelines for a
 
division of labor between the universities and the government. He reports that
 
the major deficiency today is the lack of integration of the rules of choice
 
among technologies into an overall programming framework. In the present state
 
of knowledge, he says, the choice issue is usually analyzed for projects as if 
they could be considered separately from-each other and independently of the
 
overall growth pattern of a country.
 

Bowman and Anderson provide us with a timely reminder that there is no
 
magic in investment in human as against physical capital that guarantees its
 
productivity irrespective of the kind of human capital created. They then seek
 
to identify the critical factors that determine how far educational investments
 
should be carried, and what kinds of educational investment promise high, low,
 
or negative returns in given situations.
 

Manpower problems cut across every other area and embarrassus by their
 
very breadth and ubiquity. Edward Keenan foregoes the chance to present a new
 
theory of human resources development. He appears to counsel instead a more
 
sensitive, larger-scale application of techniques already being tried out in
 
certain places to help build labor forces better adapted to the needs of societies
 
undergoing rapid change.
 

The special service that Howard Wriggins performs, it seems to me, is to
 
provide a more orderly framework for thinking about political development in the
 
emerging countries. He assumes that it is in the United States interest to assist
 
newly-independent states to become capable of orderly political growth and change
 
at home, and capable of warding off threats to their independence from abroad.
 
He singles out nine functions that governments must perform to exhibit and develop
 
the necessary capabilities. He discusses these with perspicacity and awareness
 
of the complex relationships among them. He cautions against overburdening
 
assistance programs with too heavy a freight in political objectives.
 

I hope I have by now made clear my own conviction that each essay in this
 
symposium contains some insights that should prove useful to both specialists
 
and generalists. Most of them also contain handy hints of an operational nature-
advice about the kinds of people needed to run an aid program and the tactics
 
and devices they can employ.
 

One cannot escape the conclusion, however, that our present understanding
 
of the economics, politics, sociology, and psychology of development is fragmentary
 
and grossly inadequate. If broadening and deepening existing knowledge--knitting
 
the scattered fragments into a meaningful whole--is important for the survival
 
and well-being of the free world, how should we organize ourselves to expand
 
more rapidly the extent of our knowledge? The new Agency for International
 
Development (AID) is expected to have authority and some funds to stimulate, and
 
to conduct, and to contract for, both basic and applied research.
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9' The problem of getting on with the research that is needed may be 
approached-from several directions:
 

(1) The establishment of functional and geographic requirements

and priorities--in other words, the consolidation and ranking of research
 
prdjects previously segregated in separate categories as rural problems, urban
 
problems, educational problems, health problems, and so forth;
 

(2) The development of organizational arrangements designed to give
 
the necessary status, prestige, leadership, and sense of urgency to research
 
intended to improve development programs and operations;
 

(3) The mobilization of manpower for a more concerted attack on
 

priority problems;
 

(4) The financing of research.
 

Priorities, of course, can never be absolute. The fact that virtually
 
every underdeveloped country has enormous agricultural problems, that most of
 
them have serious transportation difficulties, and that relatively few have
 
coal-mining or tin-minibg problems does not mean that agricultural research as
 
a functional category deserves a blanket priority. The first X% of research in
 
some other field is likely to be more important than the last Y% of the agricultural
 
projects. Moreover, the value of research depends as much on who does it as on
 
the topic seljcted, There is no need to belabor these points, but it may be
useful to have them in the record.
 

It is also obvious that research needs and research priorities differ
 
among geographic regions and among countries, There might be some real advantage

in trying to Ibok at requirements regionally--for Africa, for Asia, for latin
 
America. etc.--instead of globally as we have tended to do in this volume, with
 
frequent bows to the desirability of localized case studies.
 

Discussions of organizational arrangements are tiresome to some, but
 
peculiarly fascinating to a multitude of others. Whether tedious or titillating,
 
they should not be dismissed as irrelevant. They do have some effect on substance.
 
The possibilities include the establishment of totally new institutions, the
 
strengthening of existing centers, and the building of firmer links among
 
established centers, public and private.
 

President Kennedy in his address of May 17 to the Canadian Parliament
 
proposed that the Organization for European Cooperation and Development "establish
 
a Development Center, where citizens and officials, and students and professional
 
men of the Atlantic area and the less-developed world can meet to study in
 
common the problems of economic development." The creation of an adequately
endowed, National Center for Research on the Problems of Emerging Areas might

similarly serve not only to dramatize the Government's interest in such problems,
 
but to advance significantly its understanding of those problems. The National
 
Center could be a cooperative venture among a number of universities, comparable
 
to the Institute for Defense Analyses, or an entity on the model of the RAND
 
Corporation. The national center might embrace a group of institutes. One can
 
also envisage a series of independent institutes.
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S Arthur Mosher has suggested the establishment of an independent Institute 
of Agricultural Development to promote, finance, and conduct agricultural research 
If the proposal is feasible with respect to agriculture, it is probably feasible 
also with respect to health research. Could an Institute of Technological Research 
help redress the imbalance to which Mr. Eckaus calls attention? He notes that 
the amount of technological research directed specifically toward the problems 
of underdeveloped countries is negligible by comparison with the amount devoted 
to improving the lead already enjoyed by the more highly industtialized countries. 

Is the real problem the lack of properly-oriented, adequately-financed
 
institutes a la RAND Corporation, or National Institutes of Health, or is it an.
 
absolute shortage of manpower qualified to undertake the research that isneeded?
 
Does the .institute arrangement increase the availability of manpower by freeing
 
trained personnel from teaching and administrative responsibilities and-by
 
attracting a supporting cast who learn by association with outstanding experts?
 
Or is it just as likely to reduce the future supply of experts by separating some 
of our best teachers from fruitful, classroom contacts with a rising generation 
of 'potential specialists? 

Instead of, or in addition to, launching new centers, it is surely desirable 
to strengthen existing centers. More and more of the leading universities in the 
United States and abroad have established centers for the study of African, Asian, 
Middle Eastern, or Latin American problems, or for the study of problems common 
to several of these areas. This raises the question of the need, if any, for
 
closer links among such institutions, for links between such institutions and 
the Federal Government, and links between the research centers and research firms 
here at home with those abroad. The object would be to enable all centers to
 
keep better informed about research conducted elsewhere, to advise them of the
 
current requirements of policy-makers, and to provide financial support for
 
needed studies that particular centers are qualified to undertake but would not
 
otherwise tackle. 

I am unable to muster much enthusiasm of my own for coordinating conittees
and grand panjandrums to guide us in doing what come naturally. On the other hand, 
if an Office of Development Research and Assistance i established as contemplated
 
in AID, and if greater public financing of research in the field of international 
development is to be a feature of the 1960' s, it is probably important that the 
government have the advice of a representative group of nongovernmenta4 experts.
 
A National Advisory Committee on Developmental Research, with adequate representation
 
frbm the social as well as the physical sciences, could build on the foundations 
already laid by the Development Assistance Panel of the President's Science 
Advisory Committee. It could keep abreast of what is going on, initiate periodic
 
appraisals thereof, and advise the government on procedural as well as substantive
 
problems0 

Those of us in touch with universities and :private consulting firms 
operating under contracts with the International Cooperation Administration hear 
an unending, and at times unfair, series of complaints,about the present system.
 
With the help of a National Advisory Committee on Developmental Research, the
 
successor to the ICA might become more flexible than the ICA has been, without
 
in any way abdicating its responsibility for ensuring that public funds are spent 
only for legitimate public purposes0 
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VCommittees beget subcommittees, which beget working parties, which beget
smaller subsidiaries, and so on-"ad infinitum. It'is easy to over-organizeo 
Some may feel that, by and large, social scientists with training and ideas are 
not being starved for funds or facilities and are attracting promising new 
recruits to their respective fields in sufficient numbers, Adherents to this 
view may prefer the status quo, allowing the situation to evolve in its own 
decentralized, uncoordinated, groping way. 

Whatever the auspices may be, further research--basict and applied--must
be undertaken to provide new, much-needed insights into the development process. -
The proposals for new research included in the preceding essays vary in relevance,
 
specificity, and urgency.. It is clear to me that the placement of a question " 
mark at the end of a sentence indicates that what has preceded the question mark
 
is not a simple declaration of fact, It is by no means equally clear to me that 
the mere posing of a question proves that research is required, or is feasible,
 
in order to answer the question, I recognize, though, that asking the right

questions is a necessary first step in the identification of research needs. 
Most of the right questions have now been asked by the authors.
 

It is evident that one of the biggest voids is systematic analysis and
 
evaluation of aid projects and aid expetience accumulated during the postwar 
period. This immense reservoir of practical knowledge remains virtually untapped
 
as yet and can be tapped only if the United States Government itself participates 
ia a professional way in the research process. Much of the work must be done
 
abroad, but the feed-back of results to research centers here and in third
 
countries should be systematized and eipedited, Each author bemoans the absence
 
of accessible information on why specific undertakings are believed to have 
succeeded or failed. Some ingenious proposals are put forward for clearing
house services, for case studies, and for handbooks.
 

The accumulation of studies in depth, from which more valid generalizations
 
about economic, social, and political development can be made, is an obvious 
necessity. It would be dangerous, however, to oversell research as a way out
 
of our difficulties. The developmentprocess is incredibly complex&nAd-e
 
cannot hope to close in short order the more serious gaps in our understanding.

Meanwhile, operations must continue--indeed, must be stepped up--and improvements
 
must be introduce4 as- rapidly as the state of our knowledge and the skill of 
our practitioners permit.
 




