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(c) A universal road-grader. 

ANNEX II 
page 2 

(d) More generally a single-sided ditching blade rear-mounted on 
the tool-bar of a D5 tractor, followed by a light finishing pass 
with a wheel-tractor mounted bund-forming blade. 

4 Al ternative (d) is probably the most generally applicable• but m~y 
r ~qui_ some developmental work on blade design for particular soil situations. 
The rate of profl'ess either for initial ripping or for bund-forming is about 
3 km/hour, or 1:~- km/hour for total heavy tractor time. For 20 m spaeing of 
bunds (i.e. 20 m terrace width) the length of bund per acre is 200 m, and the 
gross heavy tractor time per acre is less than 30 minutee4 with 15 minutes of 
light wheeled tractor for bund finishing. 

5. It is noted that in compl tion of land shaping the initia.l 40 cm to 
60 cm high bund is generally reduced to a final height of about 30 cm• . Pa.rt\y 
by consolidation and erosion in the first monsoon season. The tre.~eh p~a11~ 
ling the bund may be filled during final land shaping, or ma.y be a.da.pt £d. to 
form a secondary field channel. · 

6. The alignment of ·i;he bunds to give the required grade is detor01ined on 
the 611 or 12" contour plans, which are the basis for design of' land shaping 
for the chak as a whole. The alignoent is then staked in the field, At the 
same, time a supplemental line of levels is run down the centre of each terrace 
strip, and a profile balancing cutb and fills longitudinally is compu·ted and 
~taked to guide levelling after bund-forming. 
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IV - THE.BANK GROUP APPROACH 

.A.. Past Trende 

1. The major thrust of the Bank's operational activities in rural 

areas has been in lending for agricultural development. Both the volume 

and tempo of agricultural lending have increased substantially since the 

first agricultural loan was approved in 1948. Up through 1960, 33 projects 

for US$175.9 million were processed. In the next 5 years, the same number 

of projects as in the previous 13 years were processed, but almost three 

times as much money was involved. In 1966-1970, 93 projects which represented 

US$l,207.6 million were approved. A total of 118 loans were signed in 

1971-1973 for the sum of US$l,793.2 million. In 1974 alone 51 loans were 

approved for US$955.9 million. 

2. Not only have the number of projects and amount of money involved 

increased in abs:, lute tenus, but also the relative importance of agriculture 

lending has grown considerably. From 1948-1960, agricultural projects repre-, 

sented only 17% of total Bank projects and 6% of total money lent. In 

the decade after 1960, agricultural involvement increased to 21% and 15% 

respectively. In 1971-1974, agricultural projects reached 28% of 

total IBBD/IDA projects and 21% of total lending. 

3. In recent years, the Bank's agricultural lending program has 

been subject to an increasing degree of diversification. Sir1c~ ~~4d, but 

in particular in the early 1960 1 s, the emphasis was on basic irrigation 

infrastructure. The sh.d.ft since the mid-1960 1 s toward financing on-farm 

activities can ~e observed by the noting the increasing percent of loans 

going to livestock, crops and credit. Diversification has been especially 

rapid in · the la(:lt two years, as the Bank has extended its in-
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volvement in area development, &,gricultural industries, fisheries and forestry. 

The Bank has also recognized the importance of agricultural research both in 

individual projects a, well as supporting international research insti

tutions. In addition, individual projects are becoming more comprehensiYe in 

nature and include not only several agricultural components, but also some 

:non•agricultural elements such as rural roads, training and research and 

less frequently, health, flood protection, markets, and water supply. 

4. With respect to the poorest 40%, precise information does not yet 

e:x:l.st on Bank lending directed toward this target group. However, an indi

cation of the Bank's baste success in dealing with rural development can be 

obtained by looking at the !actors treated below and which include average 

size of holdings, groups of countries by region and income, average income 

of beneficiaries and subjective list of rural development projects. 

5. Since a strong positive correlation exists betw,.:en size of fa.nu 

and income, the trend toward Bank projects oriented toward small fanners 

implies an increasing concern with rural development. As an exaJnple, between 

1966-1972, the percentage of agricultural projects wherein the participating fanners owned 

under 5 hectares rose from 17% to 50% and for fanners owning under 10 hectares 

the percentage rose from 37% to 67%. At the other extreme, the percent of pro-

jects wherein participating fanners owned over 100 hectares declined from 27% 

to 21% and for those owning over 1,000 hectares from 17% to 4%. 

6. The changing share of Bank agricultural lending going to various regions 

provides a somewhat ambiguous indication of possible concern with rural poverty. 

The fact that the proportion of .funds going to Latin America and the Caribbean 

has declined from 37.3% in FY1967-68 to 23.4% in F'Yl969-74 must be balanced 

against the increase during the same period from 10.5% to 21.2% 
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going to the other relatively high income area of Europe, Middle East 

and North Africa. Likeitj..se the increased shares going to the two African 

regions since FYl964-68 must be balanced against the decreased share accru

ing to the other poor region)namely Asia. However, if countries are grouped 

by per capita GNP not by region, the Bank appears to be increasingly 

oriented toward the poorer countries. Countries whose GNP averaged less 

than US$150 per capita received 22.5% of all funds lent for agriculture 

in FY1964-68, but 38.2% in FY1969-74. The proportion going to countries 

with per capita GNP of $151-$375 increased slightly during the same period, 

while countries with per capita GNP over $376 experienced a marked decrease 

in their share. 

7. A list has been compiled for 1968-1974 of all the agricultural 

projects that were judged to be directly beneficial to individuals in the 

poorest 40% in each country. The number of such projects, which average 

48% of all agricultural projects and have increased at approximately the 

same rate as agricultural projects in general, has grown from 8 in 1968 

to 23 in 1974,while the amount involved has likewise risen with agriculture 

as a whole from US$51.9 million to US$498.9 million. The lack of a 

discernable upward trend in the share of so-called rural development 

projects in total agricultural projects implies that although increasing 

amounts of money and attention have been directed toward the poorest 40%, 

the Bank has not been successful in increasing the relative ·importance 

of rural development. 

8. An analysis of direct fann. beneficiaries based on appraisal 

reports fl'1'!m of the 51 agricultural projects approved in FY1974 revealed 

an average pre-project income of $73 per beneficiary. Although in a 
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large number of countries, especially in South Asia and Sub-Saharan 

Africa, lower income gro:ups have incomes arouni $JO per capita, the 

estimate of $73 per capita indicates that even if the Bank is not reaching 

the poorest, it is at least reaching the poor. 
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( 1 ) 

Table 1: WORLD BANK LENDING FOR AGRICULTURE 
(Including share of agriculture in total lending) 

(2) (3) (4) 
Nmnber of Amount lent Amount lent Average Amount 

for Agriculture per project lent per year 

Agricultural Lending for 
Projects as a Agriculture 
% of Total as a% of Agricultural 

Projects in US$ millions (2 )/( 1) in US$ millions IBRD/IDA Proj. Total Lending 

1948-1960 33 175.9 5.3 13.S 17% 6% 

1961-1965 33 484.4 14.7 .96.9 16% 12% 

1966-1970 93 1,207.6 13.0 241.5 23% 17% 

1971-1972 71 855.5 12.1 427.8 26% 16% 

1973-1974 98 1,893.6 19.3 946.8 30% 24% 

1974-19781/ 465 9,291 • .5 20.0 2,322.9 3.5% 31% 

1/ Estimated from projected lending program published by PrograDIDi.ng and Budgeting, June 1974. 
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General Agr. 

Table 21 WORLD BANK LENDING FOR AGRICULTURE BY SUB-SECTOR 
(Amounts in US$ millions) 

Area Irriga- Livestock Agr. Non-Food 
Agr. Credit Develop. tion Indus. Crops Research Fisheries 

$43-9 20.2 10.0 85.1 7.0 4. 7 -- - --
%25 11 6 48 4 3 -- -- --
$-- 45.0 9.7 383.8 35.3 -- 2.8 -- 7.8 
%-- 9 2 19 7 -- 1 -- 2 
$1.5.0 183.2 100.4 513.2 252.4 19.2 86.8 -- 21.0 
% 1 15 8 43 21 2 7 . -- 2 
$1J.5 255.8 51.6 201.3 176.7 39.6 95.4 12.7 8.9 
% 1 JO 6 24 21 5 11 1 1 
$24.0 240.3 272.6 621.9 314.9 204.0 167.3 -- 28.6 
% 1 13 14 33 17 11 9 -- 1 

Forestry TotJl]. 

5.0 175.9 
~ 
J' -- 484.4 -- 100 

16.4 1,207.6 
1 100 

-- 855-5 -- 100 
20.0 1,893.6 
1 100 
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Table 3: WORLD BlNK LENDING FOR ACRI CULTURE BY REGION 
(Amounts in US$ millions) 

Eastern Western 
Africa Africa Asia EMENA UC Total 

$ 50.3 203.8 117.6 85.3 457.0 

% 11.0 44.6 25.7 18.7 100.0 

$ 33.0 18.0 273.1 65.0 231.7 620.8 

% 5.3 2.9 44.0 10.5 37.3 100.0 

$284. 7 136.6 1042.7 617.8 556.4 2,638.2 

% 10.8 5.2 39.5 23.4 21.1 100.0 

$867.5 861.0 3542-~ 2025.0 1995.2 9,291.6 

% 9.3 9.3 38.l 21.8 21.5 100.0 

~ Estimated from projected lending program published by P & B, June 1974. 
Y Asia can be divided as follows1 East Asia South 

$ 

% 

and Pacific Asia 

1,720.4 

18.5 

1,822.5 

19.6 



Table 4: WORLD BANK LENDING FOR AGRICULTURE BY INCCIIB GROUPS 

FY6!!-68 FY69-1!! 
As% of Per Capita GNP Agriculture As% of Agriculture 

Borrowing Countries IBRD & IDA AGRICULTURE IBRI) & IDA AGRICULTURE 
NuJllber Amount NuJllber Amount Number Amount Number Amount 

of_Pro,h {US~l ~ ~ of Pro,j. {UBenl ~ -1 
Less than $150 9 138.8 20.5 22.5 101 1356.0 43.7 38.2 

$151-$375 18 173.8 40.9 28.2 78 1069.7 33.8 30.1 

$376-$700 13 251.2 29.6 40.8 30 782.1 13.0 22.1 

Over $700 ~ 52.0 ~ _bi _£L JW:.8 -2.!.2. -2.& 
I TOTAL 44 615.8 100.0 100.0 231 3549.6 100.0 100.0 co 

- I 

Source: florld Bank Atlas 1973. 
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Table 5s WORLD BANK INVOLVEMEN'n IN RURAL DEVELO™ENT 

Number of RD Projects Lending for 
Rural .Amount lent as a% of RD as a 'I, 

Developn.ent for RD in Total Agricultural of Total 
ProJects u§i g\lliona Projects &:gricultural Lendi~ 

FY196s!I 6 51.9 62 JO 

196~ 10 l.43.4 36 39 

197oJ/ 14 218.1 42 51 

19711/ 15 181.0 43 43 

197~ 20 219.8 56 so 
1973Y 24 374.8 51 40 

1974Y 23 498.9 45 52 

197© 9 174 16 16 

197rfll 24 624 23 35 

197f)/ 26 618 21 24 

1977Y 27 626 21 22 

191aY JO 696 25 2.s; 

1/ Rural development projects are defined here as all those agricultural projects 
which are directed toward the poorest 40% in each country. 

Y Rural development projects are defined here according to the subjective 
judgement o! members of the DPS and Regional Staffs. 
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!Part of Rural Development Policy Paper 
Part IV, Section~ 

B. The Way Ahead -- An Action Program 

(i) Introduction 

9. The purpose of this part of Chapter IV is to review what steps 

have already been taken and to make additional proposals for ensuring that 

the Bank Group measures up to the targets and policies for rural development 

as set forth in the Nairobi Speech. Thus, the targets and policies are first 

restated in an expanded form based on work which has been carried out since the 

Sppech. The 5-Year Lending Program is then analyzed to see to what extent the 

program is directed towards meeting the targets and fulfilling the objectives. 

The logic of the analysis indicates that some changes may be required. There 

then follows a number of sections exploring ways and means of improving the 

whole range of project planning work which is the means by which it is hoped 

the targets and policies are reached and implemented. 

(ii) Targets and Policies 

10. As we have seen in Chapter I, accurate data on which to build a 

profile of the rural poor is hard to come by, but some steps have been taken 

to try and remedy this situation. (see Chapter _). But very broadly about 

70% of the population of developing countries live in the rural areas. Within 

these areas one can distinguish the following poverty groups: 

(a) Small farmers whose land holdings are of a size and quality 

which should enable them to sustain themselves and their 

families end to produce a marketable surplus, but who do not; 
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(b) Small farmers who cannot sustain the farm family without 

additional land or without supplementary income from non

agricultural activities; and 

(c) The landless, some of whom migrate to larger town and cities 

for off-season temporary employment. 

The number of landless is not known with any certainty, but they 

probably number about 100 million individuals. It is estimated that the 

number of individuals in categories (a) and (b) above amount to around 600 

Jlillion. 

12. The objective stated in the Nairobi Speech was to increase the 

growth in output of small fanns -- defined as those having less than 5 

hectares -- from about 2-2.5% now to about 5% by 1985. Further work on this 

problem has indicated that a more useful numeraire than size of farm is an 

income one, and in Chapter I, Section (b), a combined absolute and relative 

income measure is developed. Briefly, it is that the target income group 

should include (a) all those with a per capita income below one-third of the 

average per capita income plus (b) all those having incomes less than $50 a 

year who are not included in (a). This amounts to nearly 40% of the population 

in developing countries as a whole. The Target Group are distributes roughly 

as follows: 18% in Africa, 13% in Latin America and the Caribbean, __ % in 

all Asian countries and __J, in all other countries ffi'avid Turnham to supply 

missing figures.J 

13. During FY74 the Bank Group assisted in financing 51 agriculture and 

rural development projects in 42 countries with a total project cost of almost 

$2 billion. It is estimated that about 12 million people, with pre-project 

incomes averaging less than $80 a year, will benefit directly from these projects, 

and that their annual rate of growth of output at full development will be just 

over the target rate of 5 percent. 
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14. During the next five years (FY75-79), our lending to agriculture and 

rural development should double, supporting projects whose total cost would be 

about $15 billion. If the 5-year mix of projects is anything like the FY74 mix, 

the number of direct beneficiaries could well approach 100 million people in 

the rural areas, many of whom would belong to the target income group. 

Increasingly, projects will be directed towards the target income group in 

each country, but, as pointed out in the Preface,it is not the objective that 

all projects should benefit solely the target income group. This is so for 

four reasons: First, although the "trickle down" effects of concentrating on 

high growth in high productivity areas has not in general succeeded in benefitting 

the poorer sections of the population, there are cases where this has not been so. 

Second, some economic and social infrastructure investment is needed for general 

economic growth and development which can by its nature only have an indirect effect 

over time on the rural poor. Third, the urban poor have to be considered as 

well as the rural poor. Fourth, because of balance of payments deficits and/or 

because of food shortages, it m~ be necessary in some countries at particular 

points in time to design projects which will primarily assist those rural 

dwellers in the upper 60 percent of the income distribution. But it is now 

approved Bank policy that where such projects are presented to the Board of 

Executive Directors, the overriding importance of balance of payments or food 

production considerations must be demonstrated. 1/ 

1/ See page 13 "Bank Policy on Land Reform" - Recommendation No. 8. 
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(iii) 5-Year Lending Program .Y' 

15. During the five-year period FY74-78 it is projected that 465 agricul-

tural projects, (3? percent of the total) involving lending of $9,291.5 million 

(31 percent of the total), will receive Board approval. This shows a signi

ficant increase absolutely and proportionately over the previous five year 

period (1969-73), when 179 agricultural projects (27 percent of the total), 

involving lending of $2,638.2 million (20.3 percent of the total) were processed 

and are being implemented. The regional breakdown is as follows: 

Table 1: REGIONAL DISTRIBUTION OF AGRICULTURAL 
LENDING, FY74-78 

Percentages 
No. of Projects Value 

Eastern Africa 15.9 9.3 

Western Africa 17.6 9.3 

East Asia and Pacific 14.6 18.5 

South Asia 15.7 19.6 

Europe, Middle East & North Africa 16.7 21.8 

Latin America and the Caribbean 19.5 21.5 

Total 100.0 100.0 

1/ By the time this paper is presented to the Board six months of FY75 will 
- have passed, but the future is analyzed for the period FY74-78 so as to 

be in conformity with the 5-Year Lending Program presented to the Board. 
Dollar figures are current dollars. 
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16. Not only does the lending program reflect a marked shift towards 

agriculture, but it also reflects an important change in favor of rural 

development projects. The following figures should be treated with caution 

as they reflect judgment about the future, and they are in the process of 

being revised. Moreover, the definition of what constitutes a rural develop

ment project for the purpose of the analysis in this section of the paper differs 

somewhat from the definition used to analyze past trends. 

FY74 

FY75 

FY76 

FY77 

FY78 

Table 2: PROJF.CTION OF \\ORLD BANK INVOLVEMENT IN 
RURAL DEVELOPMENT PROJECTS, FY74-78 !Y 

No. of Amount Lent RD Projects 
RD Projects for RD in as a% of 

US$ million Total A.gric. 
Projects 

9 174 16 

24 624 23 

26 618 21 

27 628 21 

30 626 25 

116 2,740 

Lending for RD 
as a% of 
Total Agric. 

Lendin~ 

16 

35 

24 

22 

25 

a/ Based on an analysis and the judgments of DPS and Regional staff about those 
- projects in the 5-Year Lending Program which will assist the rural poor. 

Unisectoral projects outside of agriculture are not included. 

17. Table 3 illustrates the likely trend in lending for rural development 

projects. It will be noted that there is a big jump from FY74 to FY75. There

after, there is a slight rise in the number of rural development projects, with 

the number of RD projects expressed as a proportion of all agricultural projects 

f1.uctuating; the value of the lending both absolute and relative to total 
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lending in agriculture also fluctuates. SUch fluctuations are bound to occur 

and need to be considered in relation to the lending of other donors. More

over, one should discount the usual tendency for the projection of later years 

to be on the low side relative to projections of earlier years. Thus there is 

likely to be a somewhat more marked upward trend in the proportion of rural 

development projects than is reflected in the S-Year Operations Lending Program. 

In addition, although there are no figures to illustrate the point, it is 

likely that the number of beneficiaries in agriculture and rural development 

projects will rise significantly over the years. This is already noticeable 

in projects currently being presented to the Board. 

18. Turning now to the regional distribution of the future lending for 

agriculture and rural development projects, table 3 illustrates that the 

regional distribution of rural development projects in the 5-Year Operations 

Lending Program does not conform to the regional distribution of the number of 

the rural poor. 

Table 3: REnIONAL DISTRIBUTION OF LENDJNG FOR 
RURAL DEVELOPMENT, FY74-78 RELATIVE 
TO THE DISTRIBUTION OF THE RURAL POOR 

Rural Poor a/ Lending to Rural Lending per 
Number Percentage DeveloEmen t Capita 

Region (million) Amount Percentage $ 
($ mill.) 

Eastern Africa 64 9.6 176 6.4 2.75 

Western Africa S1 7.6 292 10.6 S.73 

East Asia & Pacific 109 16.3 63S 23.2 S.83 

South Asia 389 sa.2 644 23.5 1.66 

EM»lA 23 3.4 284 10.4 4.S2 

LAC 32 4.9 709 2S.9 22.16 

Total 668 100.0 2,740 100.0 4.10 

!/ Defined here as those with per capita incomes below $75.oo. 
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19. Two figures stand out in Table 3: LAC with only about S percent 

of the world's rural poor is projected to receive a quarter of the Bank Group's 

total lending for rural development, while South Asia, with SB percent of the 

rural poor is projected to receive only 23 percent of the Bank Group's lending. 

The contrast in the relative per capita lending figures is even starker. A 

similar picture is presented if all other agricultural projects are included. 

It has to be recognized, however, that the Bank Group has responsibilities to 

all its member countries and cannot distribute its Bank loans and IDA credits 

exactly in proportion to relative poverty as between countries or according 

to the exact distribution of the rural poor. Moreover, there are a number of 

other factors, such as differential capacities to plan and execute projects 

and the program lending to India which has by far the largest number of the 

rural poor. Nevertheless, the above analysis would in all fairness seem to 

warrant a reconsideration of the regional distribution of Bank Group lending 

to see whether it cannot be made to conform more to the regional distribution 

of the world's rural (and urban) poor. 
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(iv) The Project Development Cycle 

( a) Research 

20. In several parts of this paper, mention is made of data which is 

lacking or deficient. This has caused major difficulties in analysis and 

drafting. Some steps have already been taken by the Bank Group to fill in 

data gaps and to improve the reliability of statistics,and other international 

and national agencies are taking other steps. But the volume and quality of 

the research effort required is not commensurate with needs, and budgetary and 

other constraints limit the extent and speed with which further action can be 

taken. 

21. What are the main areas where we need to Imow more about the parameters 

relevant to formulating realistic rural development strategies and tactics and 

relevant to the selection and design of socially profitable rural development 

projects? 

22. General Characteristics of Target Income Groups. First and foremost, 

we need to know much more about the general characteristics of the target income 

groups. Thus, we require knowledge about how many rural poor/smallholders there 

are, where they are located, what their occupations are (if they have any), 

whether they own land, rent it or are landless, what incomes they earn from 

various activities and general socio-economic characteristics about themselves 

and the environment in which tlley and their families live and work. Some 

infonnation is available from FA0 1 s World Censuses of Agriculture in 1960 

and 1970, and additional information can be obtained from sample agricultural 

and farm budget surveys in some countries or in some parts of the countries. 

But the gaps are large and need to be filled with regular sample surveys of 

' t 

I 
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agricultural production and distribution, with crop cutting surveys, with farm 

budget, income/expenditure surveys and with rural household budget surveys in 

most developing countries. 

22. To cover this aspect,the Agriculture and Rural Development Department 

of the Bank has commissioned F40 to speed up its work on analyzing the 1970 

World Agricultural Census with respect to the small farm sector. In the first 

stage of the work, the general characteristics of small farms in 17 countries, 

for which reasonably adequate retunis .are available, is to be described and 

analyzed. In the second stage, an in-depth study of 3 countries will be 

undertaken. 

23. In addition, the Development Research Center of the Bank, in coopera-

tion with the Agriculture and Rural Development Department, the Institute of 

Development Studies, University of Sussex and FAO is about to embark upon a 

research project called "The Analytics of Change in Rural Communities", which has 

the following aims: "(a) designing and evaluating key features of integrated 

rural development projects; (b) analyzing the effects on rural communities of 

different development policy instruments; (c) helping to identify those 

features of successful projects which can be repeated in other rural areas; 

and more generally (d) provide an efficient feed-back system to enhance the 

value of project experience in updating our understanding". The study will 

make use of the Farm Budget, Income/Expenditure stuczy- carried out by the 

FAO/IBRD Cooperative ProgrQlll in the Muda River Irrigation project area. Of 

particular interest are the inter-regional linkages about which the study 

provides some information. 

24. National Resource Inventory and Evaluation. Second, we require much 

greater knowledge about the national resources available for exploitation by 

the rural poor and others. This entails resource inventory and evaluation 
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work, based on various kinds of field surveys; use of ERTS imagery and aerial 

photography; national inco~e, production and employment statistics disaggregated 

to the regional and local levels; and sectoral and regional studies to discover 

and foster additional growth centers and rural/urban linkages. 

25. Very few developing colllltries have embarked upon resource inventory 
I 

and evaluation in any systema,tic wq; similarly fewer countries still have 

attempted any regional planning studies as a basis for devising a rural develop

ment program. The Bank Group has been involved in a few river basis studies, 

such as the Indus Basin Study, but the operational projects departments are 

organized on a sectoral basis and the Bank's economic work has been basically 

macro-economic with some sectoral and sub-sectoral studies. A recent 

departure from this pattern has occurred in the case of Indonesia. Here, the 

Bank has sent its first Regional Planning Mission to assist the Government 

formulate a framework within which regional planning could be more effectively 

carried out;1./ and together with the Canadian International Development Agency, 

it is cc:nsidering financing a "National Resource Inventory and Evaluation 

Project", which has a large base map and thematic map production element. 

Many other countries badly need such resource inventory and evaluation programs 

as an aid to project planning in general and to planning rural development 

progras in particular. 

26. Improved Technolosies. The Bank Group has recently played a leading 
' 

role in helping to organize end finance international research to increase the 

quantity and improve the quality of food crops. These include rice, wheat, 

1/ See "A FrSJ1ework for Regional Planning In Indonesia", August 1974. 



maize, potatoes, livestock, animal disease, tropical agriculture and semi-arid 

tropical crops. Thus a Consultative Group on International Agricultural Research 

wae founded on the initiative of the World Bank in 1971, with 29 members, and 

with the Bank as Chairman and F.AO and UNDP as co-sponsors. The Group appointed 

a Teclmical Advisory Committee (TAC) whose terms of reference are to: 

(i) advise the Consultative Group on the main gaps and priorities 

in agricultural research related to the problems of the 

developing countries, both in the technical and socio-economic 

fields, based on a continuing review of existing national, 

regional and international research activities; 

(ii) recommend to the Consultative Group feasibility studies designed 

to explore in depth how best to organize and conduct agricultural 

research on priority problems, particularly those calling for 

international or regional effort; 

(iii) examine the results of these or other feasibility studies and 

present its views and recommendations for action for . the guidance 

of the Consultative Group; 

(iv) advise the Consultative Group on the effectiveness of specific 

existing inte:naational research programs; and 

(v) in other ways encourage the creation of an international network 

of research institutions and the effective interchange of infor

mation among them. 

27. The members of the Consultative Group are presently supporting six 

existing international centers already in operation -- The International Maize 

and Wheat Improvement Center (Centro Internacional de Mejoramiento de Maiz y 

Trigo, or CIMMYT), based in Mexico; the International Rice Research Institute (IRRI), 
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based in the Philippines; the International Center for Tropical Agriculture 

(Centro Internacional de Agricultura Tropical, or CIAT), based in Colombia; 

The International Institute for Tropical Agriculture (IITA) based in Nigeria; 

the International. Potato Center (Centro Internacional de Papa, or CIP), based 

in Peru, and the recently established International Crops Research Institute 

for the Semi-Arid Tropics (ICRISAT), based in India. The Consultative Group, 

through its African Livestock Sub-Committee, also is proceeding with the 

establishment of an International Laboratory for Research on Animal Diseases 

(ILRAD), recently inaugurated in Kenya, and with a comprehensive research 

activity for animal production and health -- the International. IJ.vestock 

Center for Africa (ILCA) -- now being established in Ethiopia. 

28. In 1972, its first full year of operation, the Consultative Group 

raised $15 million and a further $25 million in 1973. The estimates for 1974 

and 1975 are about $33 million and $45 million respectively. Although some of 

the international research institutes need to improve their organization and 

procedures, there is little doubt that they could very usefully use more funds. 

Most of the research of the Institutes is relevant in helping to raise the 

productivity of small farmers and some of the research, such as IRRI's research 

into mechanization is directly aimed at the small farmer. 

29. Thus, while 11\lch effort is being directed on the international 

research front to improving our lmowledge about production possibilities through 

new high-yielding and disease resistant strains of food crops and livestock 

under varying agro-ecologica;L conditions, the forecast grain shortage of 

80-90 million ton by 1980 calls for greater efforts, more adaptation to local 

conditions, greater attention to the problems of small farms and improved 

methods of transferring known technologies. It is to the last mentioned 
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problem that we tuni to now. 

JO. Transfer of Proven Technologies. To illustrate the point at issue, 

let us compare average yields of paddy under irrigation in Asia and the Far East. 

Group A 

Japan 

Taiwan 

Korea 

Indonesia 

Average for Group A 

Group B 

Thailand 

Pakistan 

Philippines 

India 

Bangladesh 

Average for Group B 

1971 
Paddy Yields 
M.Tons/hectare 

5.25 

4.31 

3.33 

2.88 

J.94 tons/ha. 

1.97 

1.90 

1. 72 

1. 71 

1.69 

1.69 

1. 78 tons/ha. 

31. The average yield in Group A is over twice as high as the average 

yield in Group B and the difference between the highest yield (Japan) and the 

lowest (Bangladesh, Burma) is 3.56 tons per hectare or over 300 percent. In 

general, the basic technology needed to raise average yields 1n Group B 

countries more towards average yields in Group A countries is known, but much 

more adaptive national research is required. There will always be agro-
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ecological differences which will cause different yields,11 and apart from 

the need for field experimentation to adapt HYV varieties to local conditions, 

determine optimum fertilizer applications, etc., there is need for research 

into the following types of factors which appear to be major constraints on 

the transfer of known technologies to Group B countries and Indonesia: 

(i) Socio-economic constraints in primitive societies; and 

(ii) Institutional, administrative and manpower constraints. 

32. This is not the place to analyze these constraints in any detail, but 

they go to the heart of the development problem, particularly in rural areas. 

Under the category of socio-economic constraints, for example, the avoidance 

of risk appear to be an important and overriding consideration for those near 

the starvation level. What combination of economic and social assurances 

and stimulants need to be provided to overcome the very natural and under

standable aversion to risk taking? Then, assuming that socio-economic research 

will provide answers tailored to differing economies and societies, how do we 

deliver the packages? What needs to be done to remove institutional, adminis

trative and manpower bottlenecks? Since we probably know least about how to 

remove such constraints, clearly this is a high priority, inter-disciplinary 

research area. 

1/ For example, pests are a much greater problem in Group B countries and 
Indonesia than in the more temperate climates of Korea and Japan. 
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(b) Pre-Investment Work 

33. The paths along which and the processes by which Bank Group projects 

are identified, selected, prepared and appraised for eventual Board presenta

tion are many and varied, and the importance of sound economic and pre-invest

ment work as the basis for project planning cannot be stressed too strongly. 

This is of particular importance for rural development projects because of 

their complex.i ty and inter-sectoral comp on en ts and linkages. 

34. There are some signs 1/ that the nature of Bank economic and sector 

work is changing to make it more operationally significant from the project 

point of view. On the economic side, there are important obligations to 

Consortia and Consultative Groups and CPP work, which have to be met, but 

greater priority needs to be given to country economic work which more directly 

supports project planning in all its phases. Specifically, more emphasis needs 

to be put on: regional planning and the spatial aspects of sectoral planning; 

upon deriving the national parameters for economic and social prices in project 

analysis; upon analyzing labor markets and problems of unemployment and under

employment; upon obtaining income distribution data; upon evaluating the effects 

of pricing policies which descriminate against the rural poor; and upon 

identifying the constraints, particularly the organizational, procedural and 

manpower ones, which make for poor project planning and implementation. 

35. Guidelines have been issued recently to orientate agricultural and 

rural development sector work more towards the target income groups and the 

problems and_ policies involved,stimulating faster growth rates in the output 

of small farms. Y Similar guidelines have yet to be worked out for country 

economic reports. 

1/ See in particular the Bangladesh Basic Economic Report: "Bangladesh -
Development in a Rural Economy", No. 455-BD. 

2/ See "Guidelines for Agricultural Work by Economic and Sector Missions" 
dated March 22, 1974. 
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36. The Bank's 5-Year Operations Program has had to be revised recently 

in response to the energy crisis and inflation. The implications of this 

for the program of economic and sector work has yet to be worked out in 

detail, but, because the Bank itself is a victim of inflation, it appears 

likely that the proportion of sector work, not the least agricultural and 

rural development sector work, is unlikely to rise pari passu with the growing 

proportion of agricultural and rural development projects in the 5-Year Lending 

Program. In point of fact, it is not feasible to present a fully quantitative 

picture of sector work because some sector work is done on appraisal and 

supervision missions, particularly that which shades into project identifica

tion/preparation. It is difficult to find a common nwneraire to measure 

the output of such work activities and that of sector and sub-sector surveys 

and regional development surveys. Nevertheless, it would appear that the 

quantum, quality and phasing of sector work may not be wholly consistent with 

the projected increase in project operations over the next five years. 

37. During FY75 the following agricultural and rural development sector 

surveys are planned: 

Table 1: FY75 Agriculture and Rural Development 
Sector Work !Y' 

Region 

East Asia and Pacific 

South Asia 

Eastern Africa 

Western Africa 

Europe, Middle East & N. Africa 

Latin America and Caribbean 

Sector 

b/ ---
3 c/ 

2 £/ 

4 !U 
1 f/ 

4 .&I 

Sub-Sector Other 

1 1Y 

1 

4 JI 
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Footnotes 

!/ Does not include sector work undertaken in conjunction with appraisal 
and supervision missions. For this reason and because intensities vary 
the table has no totals. 

£1' Sector work on Indonesia, Malaysia and the Philippines will be carried 
out by staff attached to Economic Missions. 

U Nepal, Burma and possibly Pakistan. 

'2f Sudan and Zambia. Lesotho, Swaziland and Madagascar in FY76. 

~ Dahomey, Ivory Coast, Cameroon and Senegal 

!./ Afghanistan 

i/ El Salvador, Guatemala, Nicaragua and Costa Rica -- all jointly with 
USAID and IDA. 

l!./ Malaysia - Smallholder sector review. 

i/ Regional studies (mainly the Sahelian zone) of Forestry and Livestock. 
- The Forestry study will include Ivory Coast, Ghana, Cameroon and the 

Democratic Republic of the Congo, and may also include Liberia, Niger 
Gabon and the Central African Republic. 

JI Livestock and Fruits and vegetable sub-sector surveys in selected 
countries of the Middle East. 

h/ A Review of selected aspects of regional and rural development in the 
- Philippines. 

lf Special missions to Egypt and Romania; an economic-regional (Macedonia) 
development study in Yugoslavia; a rural and regional development study 
in Tunisia. 

38. In addition to the Bank Group programs, FAO plans to have "Country 

Perspective Studies" in Malaysia, Burma, the Sahelian countries in West 

Africa, two or three countries (yet to be identified) in Africa and possibly 

Syria. Work is just ending on Iraq, Iran, Pakistan and Bangladesh. The 

Bank and FAO are now actively coordinating their sector work so as to avoid 

duplications. 

39. Hopefully, the budgetary constraint will ease and the sector work can 

be stepped up in FY76 and thereafter to make it consistent with the project 

lending program for agriculture and rural development. 
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c. Guidelines for the Identification and Preparation of Rural 

Developnent Projects 

40. Rural development, as we have defined it above, is a radically 

new multi-sectoral development approach at the project level. Implementation 

of such projects is complex because high degrees of coordination and 

integration are required both between the components of a project and between 

the project as a whole and the national econonzy-. This integration frequently 

cuts across previously narrow sectoral development activities and usually 

involves the development of new political an:i administrative institutions 

over significant periods. 

41. Therefore, whilst not a pre-requisite, the long term political 

commitment of the government is vitally important to the success of rural 

development efforts. This commitment can be manifested in terms of 

legislation enacted, development priorities assigned and resources committed 

in favour of the rural poor. GeneraD.y however, having made the necessary 

political commitment, the government itself requires help in the formulation 

of a long term rural development programme. Such formulation is important 

both because the government can more .t'u.lly understand integrated rural 

development and make a commitment to it, and because an ordered search for 

high priority rural development projects can then be undertaken. 

42. IdeaD.y the national rural development programme should be broken 

down into regional and local programmes - thus ensuring integration of the 

development programme in all respects - with inter-regional priorities 

stipulated. The Bank can aid in the preparation of such long term national 

rural development programmes in the following ways: 

sector and sub-sector surveys. These are pa.rt of the Bank's 

routine work and steps have been taken to include a farm class 

approach in the agricultur.al work of Economic and Sector Missions. 

Collaboration with qther multi-lateral and bilateral agencies 
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e.g. the C.P. including joint missions. 

- special miss ions by Bank staff. 

43. · Given the political commitment and within the framework of a 

national programme it will then be possible to identify specific project 

possibilities. As these possibilities become clear it may be necessary 

to undertake mare direct socioeconomic surveys of the target population 

to identify their particular development needs, constraints and potential; 

and to undertake sub-sectoral surveys in order to develop priorities for 

the individual components of the programme. Naturally the closer the final 

fit between the project and the criteria and objectives of the 1ideal 1 

rural developnent project the better - in terms of targeting towards the 

1 ower income groups, raising the standards of living of the target 

population, raising small farmers• productivity and involving large numbers 

of beneficiaries. 

44. Nevertheless, given the inherent complexities of rural developnent 

situations, it is unlikely that the data base received or analysis made will 

ever be perfectly complete. It is therefore important to spell ou:. as 

early as possible the basic project rationale together with a broad project 

profile, for example: number of farmers, their income groups, projected 

impact on productivity, cost of the project and its replicability, breakdown 

into directly productive and non-productive investment. This would help 

to focus the project preparation process in the face of early problems such as: 

- institutional constraints: lack of an appropriate institution at 

the national level with broad eno~ h authority to take responsibility 

for integrated rural developnent programmes. 

- project definition: defining the scope of rural developnent projects 

and establishing appropriate component cut off points can severely 
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stall the preparation process. Standard approaches to this 

problem are phasing of the programme in modules for subsequent 

staged expansion and/or restriction of the initial progranune to 

a test area. In both cases low investment cost per unit and ease 

of replicability become especially important criteria for the 

success of the long term programme as a whole. In some cases the 

degree of multisectoral involvement can be restricted if the 

organizational and institutional participation problems are too 

severe. For example the health and education components can be 

limited. However, this tends to undermine the strength of the 

integrated approach, which includes the provision of social 

services, to break the circles of absolute poverty and raise the 

standards of living of the target population. The ref ore if 

social services are limited initially, provision should nevertheless 

be ma.de to include such components in the long term. 

45. The importance of the political decisions to be made at this 

stage, the need to generate goverrunent understanding, awareness and support 

for integrated rural developnent, and the need to build appropriate 

institutions for tie subsequent implementation of rural development programmes 

make it imperative that primary responsibility for project preparation 

rest with the goverrunent concerned. The goverrunent must begin to organise 

its rural development activities on a multisectoral area as opposed to 

sectoral basis and to identify the types of institutions best suited to its 

unique rural development context. Development choices between regions are 

also highly political decisions. The potential of an area to sustain 

rapid development is often used as a priority ranking criterion; but this 

should not obscure the fact that sometimes the areas in most critical need 

of an integrated rural development programme are those areas with apparently 
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low or slow long term development potential. 

46. In short the effective involvement of the government in the 

preparation process is not only important for the project preparation 

stage itself but, in general, will have a direct bearing on the future 

implementation and implementability of the project as it is in the preparation 

stage that some of the key institutions and people will become committed 

to the rural developnent programme. In this context it is general.J.y not 

worthwhile to speed up the project preparation process if it means using 

outside consultants. 

47. It is also important that the Bank and other concerned I1Illltilateral 

and bilateral agencies collaborate closely at the design stage af the project 

because the complexity of the I1Illltisectoral approach and component integration 

will, by its very nature, subject the project to almost continuous modification 

at the village level. Therefore the earlier the involvement of concerned 

agencies the better will be their understanding of the project itself. This 

is especially important because completion of standard feasibility studies 

for each project component at the same time and at the level of detail 

normally required for Bank projects is general)s" impracticable. Marketing 

and engineering estimates in ::i;::articular are difficult to quantify exactly. 

The approach of concerned developnent institutions will therefore have to 

be flexible and innovative if integrated rural developnent projects are to 

receive the support they need. Specific 1flexibility issues 1 are: 

- Scope of the project (relative)s" open ended at the village level, 

redirection of implementation funds possibly needed) 

- unidentified contingencies (need for a special contingency fund) 

- local cost financing 

- small farmer credit risks (could be guaranteed by the Central Bank) 
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- nature of financial intermediaries (need for global loans, open 

ended lines of credit) 

- disbursement procedures 

- bidding procedures 

- financing of recurrent costs and subsidies 

- quantification of social benefits 

- project and progranune revisions after Board approval. 

In most of these issues the Bank will have to rely less on formal procedures 

and more on local institutions' effectiveness, commitment and leadership:, 

to achieve project objectives. 

48. However in many cases development of appropriate insitutions is 

the key project implementation task: 

- at the national level there are frequently no insitutions with unique and 

broad authority for integrated rural development aimed at lower income 

groups. Instead the compoent activities needed for integrated rural develop

ment are usually the responsibility of several different ministries each 

with a narrow sectoral focus. In general it is not advisable to form a new 

insitution1at the national level unless this is unavoidable. If one is 

formed it would normally be at cabinet level reporting directly to the 

president. 

49. One approach is to concentrate on building awareness and commitment 

on the pa.rt of several involved institutions during the project preparation 

process in the hope that a natural leader will emerge at the appraisal stage. 

The preparation stage would then concentrate on what had to be done without 

necessarily defining who would do it. However this risks non-confrontation 

of what eould be the key project implementation issue until it is too late. 
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or strengthening of local institutions are central to the objectives of 

arzy- rural development pro~ect: namely, to raise the standards of living 

of the rural poor. 

- at the regional level a link must also be formed between the integrated 

activities at village and national levels. Normally the instituticn concerned 

would have some responsibility for local administration and government. 

It would ensure the integration of the project with the national and 

regional development efforts. 

50. Ri~t from the project identification stage the burdens placed 

on an effective project monitoring and evaluation system are significant 

because the critical processes to be measured are such as organizational 

and institutional effectiveness and degrees of community mobilization and 

commitment to a project. These sorts of measures are central to a· 

determination of projeyt 1feasibility 1 • 

51. Characteristically it will be necessary to field more frequent 

missions in both the project identification (reconnaissance), preparation 

and implementation phases than usual, probably every two to three months. 

Comm.itment of this manpower cannot be avoided. Efforts will also be made 

to maintain project team continuity through project preparation and 

implementation phases, partly because of the sheer complexity of the 

programmes and partly because the particular involvement and commitment 

of the country government and its people in institution building require 

a minimum continuity of personal contacts and relationships. Attempts will 

alBo be made to encourage local instl.tut::ims such as universities to be in

volved in project monitoring and evaluation. 

52. Just as more can be learnt about the rural developnent process 

by undertalctng new projects it is also important to learn from the experience 

of others in the field. This includes the regional departments within 
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In some cases it na.y be more effective to enlist the support of a powerful 

proponent of the project who could work for the understanding and 

cooperation of involved institutions, given the de facto long term political 

commitment of the government to integrated rural developnent aimed at lower 

income groups. Another aspect of the institutional problem at the national 

level is the need for new legislation or structural reform such as in the 

area of land tenure. Here again it is to be hoped that the government 

would already have taken steps in the needed directicns. Generally speaking 

the more the project ean meet its objectives by building on a framework 

of existing institutions and laws the more IRtural and evolutionary the 

project preparation and subsequent implementation processes will be. 

- at the village level choice and. development of the appropriate organizational 

unit to integrate project components is critical. Here again the ideal 

solution would build on ex:ist,ing organizations and/or socio-cultural traditions. 

This is especially important if the local project beneficiaries are to 

participate and. to perceive that they are participating in the planning, 

deoision making and implementation processes. It is also important that 

they be given visible real social and economic incentives to cooperate in 

the form of village council, committee or cooperative and to participate 

at the appropriate level in the integrated agricultural system. A strong 

political organization can be very effective here but in general the more 

massive the socio-economic restructuring undertaken at the village level 

the more massive the social and economic incentives to participate will 

have to be - including possibly direct subsidies. 'Nevertheless development 

of local leadership, decentralization of project management and building 
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tpe Bank and agencies outside the Bank. Steps have therefore been taken 

to encourage rural development seminars and develop cooperative programmes. 
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(d) Guidelines for Appraising Rural Development Projects 

.$J. The Bank is nearing the end of a process of reviewing and revising its 

traditional cost-benefit methodology, and is now moving to the next stages: 

experimentation and :iJllplementation, when a proposed new social cost-benefit 

methodologyl/ will be applied to a munber of projects in a number of countries. 

It is a major objective of the new methodology that it will be used to influence 

the selection and design of projects at the earliest possible moment in the 

project planning cycle. Indeed, unless the methodology were used in this 

way, it would tend to degenerate into mere cosmetics • 

.54 • The proposed new methodology is very similar to that contained in 

the revised Little-Mirrlees wor~, and it also draws on a similar UNIDO 

work.JI The interesting features of all three works, and, therefore the 

relevance to the evaluation of rural development projects are (a) the theoreti

cally similar srstems of determing shadow pricing, and (b) the fact that 

they all have systems for weighting income distribution benefits. 

55. What is so special about Rural Development Projects that special 

"Guidelines" might be thought necessary? Is a special methodology really 

J/ See "Economic Analysis of Projects" (PRC/S/M/74-7), June 4, 1974 and a 
Supplement dated June 12, 1974, which applies the methodology to the 
Ivory Coast. 

Y' "Project .Appraisal and Planning .for Developing Countries" by I.M.D. Little 
and J .A. Mirrlees, Heinemann, London, 1974. This is a complete revision 
of the OECD "Manual of Industrial Project Analysis in Developing 
Countries" - Vollume II "Social Cost Bene.fit Analysis", Paris 1969. 

JI 11Gu:1.delines for Project Evaluation" by Partba Dasgupta, :Amartya Sen and 
Stephen Marglin, United Nations, New York, 1972. 
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needed? ilmost by defi.ni tion rural development projects are complicated ones, 

which have cross-sectoral canponents larger than typical agricultural projects 

or projects in other sectors, but this in itself is not necessarily a reason 

for ha"li.ng a different or unique ws;y for assessing its economic/social justi

fication in terms of objective functions. It would be if non-rural development 
I 

projects were evaluated in terms of objective functions which did not include 

such things as reducing unde?.l'-employment and unemployment and improving the 

distribution of income and wealth. The rate of return calculations currently 

employed in the Bank do, it is true, implicitly assume that a peso in the hands 

of a rich man has the same utility as a peso in the hands of a poor man ( the 

elasticity of marginal utility with respect to income .. 0). This ought to be 

changed because few people believe it, and it will be changed if the pro-

posed new Bank methodology is approved, but increasingly employment and income 

distribution criteria are being used 1D influence the selection, the design 

and the evaluation of projects. In other words, the Bank Group is moving 

towards a methodology of social cost-benefit analysis which .enables efficiency 

and distributional criteria to be weighted according to the objective functions 

of its member goverments or, where these are not acceptable, of the Bank itself. 

56. Rural development projects typically have more multi-sectoral com-

ponents than do other projects, for which the benefits are not easily quanti

fied in money terms. They are also projects which probably have more indirect 

benefits which are difficult ,to measure. Are these then reasons for hartng a 

different methodology? I:£ not, how does one handle those elements for which 

benefits are not easily measured or quantifiable in money terms? While it is 

no doubt true that rural development projects are more difficult to appraise 

because of their cross-sectoral features and because more of their benefits 

may be indirect rather than direc:;t and therefore more difficult to trace and 
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require the separate evaluation of component elements. Third, where services 

are charged for, that the rate of return calculations are used to measure 

whether prices cover the marginal social costs. If not that, fourth, complete 

or partial subeidization--the provision of services at less than the marginal 

social cost of producing them--is justified in terms of the government's 

objective functions and fiscal policies. 

57. Just as it is often difficult to measure in money terms the 

benefits of some parts of rural development projects, so it is difficult to 

estimate the number of beneficiaries. Indeed, considerable care should be 

exercised, both in the estiJllation of the numbers of beneficiaries and in 

the ws:;y in which the claims are put. The additional net incomes of the 

beneficiaries and the additional elllployment created by projects are properly 

reflected in the rate of return or net present value.1/ oS'iiJla.ter.; these form 

part of the total project benefits and could not, therefore, be claimed as 

additional benefits from projects. 

58. There are two basic problems with cooi.paring number of project 

beneficiaries. First, it is difficult to know where to draw the line. All 

projects have Keynesian multiplier effects to a greater or lesser extent, and 

it is not usually possible to measure the differential effects in a dynamic 

wa:y. Some indirect effects are more easily identified and measured than 

others, and because the indirect effect of one project cannot be identified 

and measured, it does not follow that in some sense it is a worse project 

than one where the indirect effects can be measured. Second, in comparing 

the number of beneficiaries, one is not alws:;ys comparing like with like. Thus 

the number of beneficiaries f,-om a seed certification and multiplication pro

ject may be quite a different category from the number of beneficiaries from 

JI Net present value is probably a better single measure of overall net benefits 
or social profits, but a percentage rate of return figure is more familiar 
and more easily comprehended. Nevertheless, a project with a high rate of 
return is not necessarily a bett er project than one with a lower rate. It 
• • • • • -- 'IL - ..L. L - - - - - - - -
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measure, it does not follow that one needs different methodologies for rural 

development and other projects. Indeed, the new social coat-benefit analysis 

now being tried out covers rural development projects. However, where pro

ject benefits cannot be quantified or where the quantification would take so 

much time and cost so much ihat it would not be justified by any improvement 

in the results, then clearly full cost-benefit analysis cannot be employed, 

and cost-effectivene=ss has to be used instead. Consider a project which 

has a major agricultural canponent, but also has significant elements of fann-to

market roads, rural health clinics, farmers' education and training and rural 

electrification. Assume that the direct and indirect benefits from the agri

culture and farm-to-market roads can be quantified, as can the rural electrification 

element because the electricity is largely required for tubewell pumping. In 

such a case, a rate of return calculation would be made for the project ex

cluding the rural heal th clinics and the farmers' educ.ation and training 

elements. In addition, qualitative arguments would be given to (a) justify 

the level of social services being provided and to infer that the discounted 

benefits at l!last equalled the discounted costs; and (b) that the discounted 

cost is the m:1Il1ll1Ulll among possible alternative ways of providing the services. 

Bu.t this is standard. Bank practice already in public utility and other projects 

where the benefits cannot be quantified. Nevertheless, it is necessary to 

emphasize four points. First, that the process of selecting the least-cost 

alternative is made explicit so that the analyst can see that real and not 

shadow alternatives have been considered. Second, that care is exercised to 

ensure that the non-social profitability of one component of a project is not 

hidden or covered under the high social profitability of another. This may 
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a village development project; similarly, there are qualitative differences 

between rural education, rural electrification and irrigation projects. In 

short, the nUJJtber of beneficiaries is not necessarily a good numeraire for 

comparing project benefits. 

59. Where the number of indirect beneficiaries--i.e. those not benefitting 

directly and cbviously--can be identifi ed, this should be done and qualitative 

differences noted, but such estiJnates should be kept separate from the estimate 

of direct project beneficiaries. 
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(e) !Jnproved Organisation and Procedures 

60. What med.a to be done to ensure that the way in which the Bank 

Group projects is conducive to meeting the targets and implementing 

the policies outlined in the Nairobi speech? Before attempting to answer 

this question it is necessary first to review what the existing position is. 

61. During the past few years substantial changes in organisation and 

procedures have been effected, designed to improve efficiency in a rapidly 

growing organisation, and the Bank now has an extensive system for monitoring 

th"9 progre111 of econanic, sector and project work along the pipeline. Thus 

there are monthly reporting systeJns for economic and sector work and for 

projects, and each week the Regional Offices prepare "slippage reports" on 

projects for regional management review. In addition, there is a six-monthly 

review by top management of "problem projects", which are those projects which 

have run into severe implementation problems. These projects are selected 

on the basil!l of the reports of Supervision Missions which periodically go into 

the field to review the program being made with i.Jllplern.enting the projects. 

62. Fina.J.4r, a control/monitoring system for rural development pro

jects was recently introduced on a trial basis. The objectives are (a) to 

help influence the selection and design of projects at the earliest stages 

ao as to increase the i.Jnpact on the productivity and quality of life of the 

rural poor; and (b) to follow the projects through the pipeline with special 

reference to the target income groups they are intended to help. 

63. With respect to (a), "Project Infonnation Briefs" (PIBs) are now 

prepared for all agricultural projects and all rural developnent projects 
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having a subetantial agricultural element in the first three years of the 

Bank's 5-Year Operations Lending Program. After eJtl)erience is gained, it is 

hoped to extend the system to other kinds of rural development projects which 

have predominantly education, health, public utility, public works and training 

elements, and to extend the system to the projects in the remaining two years 

ot the 5-Year Lending Prograin. The PIB gives es1Sential infonnation about each 

project and is designed to ensure consideration of what is called the "target 

income group", which for this purpose was defined as the lowest 40% of each 

country's income distribution. This definition may be changed to accord with 

the definition given in this paper which takes some account of the fact that the 

bulk .of the world's rural poor are concentrated in four Asian countries: 

Pakistan, India, Bangladesh and Indonesia. 

64. In regard to (b), the PIBs are attached to the Bank's "Project Time-

tables" which are prepared or revised monthly for all projects on which some 

preparation or appraisal work is in progress. At the beginning of ea.ch finan

cial year, timetables are prepared for all projects in the first two years of the 

Bank's 5-Year Operations Lending Program; by the end of the current fiscal 

y-ear this drops to one year, and jumps up to two years again at the opening of 

the next fiscal year. The monthly timetable system was designed as a recording 

and JnOnitoring device for all projects. In the new system, the old one is 

being used as a vehicle to carry some additional JnOnitoring of rural develop

ment ones. 

65. Thus, even on a narrow view, monitoring of' this type should provide 

a use1'u.1 series of reference points for· reviewing trB prograrn in meeting the 

goals of the Nairobi speech. But, for the system to provide a more positive 

stimulus in obtaining these goals, other action is required. First, as 

described in section (b) above, an intensive back-up e!.f'Grt is required at the 

country economic ru1d sector work level so as to provide guidance and support 
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for project planning strategies and tactics and to facilitate a more 

syste111atic consideration of rural development criteria in the Country Program 

Papers (CPP . ) preparation process.1/ 

66. Second, a larger proportion of the Bank's resources should be 

brought to bear at the identification/preparation stage and rather less 

at the appraisal and report writing stages. An investigation is currently 

under way to integrate the documentation for Board presentation and to 

streamline the report wr1 ting procedm·es. Hopeful] y, a me ans will be found 

for significanUy reducing the average elapsed time between the return 

of appraisal missions and Board presentations. 

67. But much of the work which is done following the return of appraisal 

miesions is not simply report drafting and editing of the drafts through a 

number of stages, but often involves considerable project reformulation. And 

this c,cmu,a partially because insufficient guidance has been provided for and 

insufficient thought and work have been carried out during the process of preparing 

projects. Better project preparation should reduce the elapsed time between 

the return of ~praisal missions and Board presentations and the increased 

productivity at the later stages would, if necessary, release resources to 

improve project preparation. But in all probability also, and this applies 

particularly to rural development projects, the lead time for project identi

fication and preparation will have to be extended over a longer period. 

68. Third, mu.ch more attention needs to be paid to public sector organi-

sation, procedures and personnel management and to how project organisations 

should be fitted into improved public sector systems. There has been an 

1/ The CPP is the main vehicle by which the development strategies and tactics 
and the operational lending programs for each country are developed and 
approved by the Management of the Bank. 
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understand.able tendency on the part of the Bank Group and other donors to 

establish project entities outside of the undeniably ineffieient civil 

service structures in many developing countries. In this wa:y highly privileged 

enclaves have .been created to the detriment of the longer run iJllprovement in 

public sector efficiency. Multi-sectoral rural development projects in 

particular depend critically on inter-agency cooperation and coordination and 

hence those responsible for preparing such projects must identify the real 

public sector institutional constraints and seek practical solutions. Insti

tutional constraints ma:y be so persuasive, however, that general refonns may be 

required before particular projects could be implemented. 

69. Fourth, and equally important, are the training aapects of all 

projects, not the least rural development ones. Some technical assistance 

experts are better than others in training counterparts, but in general it is 

something of a myth in many developing countries that technical assistance 

e:,perts actually train local people to take over when they leave. There are 

many reasons for this, including a shortage of adequate counterparts and the 

tact that the experts are often fully engaged in executive !'unctions. Con

sequently, it is important--at least in the larger projects--to make provisions 

for proper training courses. Increasingly Bank projects are doing this and 

it is a trend to be strongly supported. The reduction in the demand for 

replacement technical assistanc·e would make more available for new projects. 

f. 
l 
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WHAT CHANGING TECHNOLOGY IMPLIES FOR AGRARIAN REFORM 

~illiam C. Thiesenhusen* 

Agriculture is of central concern for development pol icy makers 

because in most less developed countries (LDCs) it tends to be the 

largest sector of the economy in terms of percent of the work force 

employed and often even in the share of GNP it generates. 1 One chal

lenge that agricultural sectors in most LDCs face today is that they 

must produce ever-increasing amounts of food and fibre because popula

tion is growing so rapidly. 

Role of the Agricultural Sector in LDCs 

Need for Increased Agricultural Output 

The need to produce more is painfully obvious when one contem-

*Professor of Agricultural Economics and Agricultural Journalism 
and Director, the Land Tenure Center, University of Wisconsin, Madison. 

1 In this paper economic growth is defined as an increase in GNP 
per capita, while development is considered to be a more inclusive 
term encompassing economic growth along with "expanded opportunities 
and the human capacities needed to exploit them, [and] a general 
reduction of mass poverty, unemployment, and inequality. 11 See Peter 
Dorner, "Needed Redirections in Economic Analysis for Agricultural 
Development Policy," American Journal of Agricultural Economics 53, no. 
1 (February 1971), pp. 8-16. "Enhanced security" should probably be 
added to Dorner's definition. 
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plates recent and widely publicized demographic data. While the 

population of North America is 228 million and ft is rising at a rate 

of only 1.3 percent a year, Latin America's total population is 283 

million and is growing at well over double the U.S. rate, at 2.9 

percent per annum. Similarly, Africa has a population of 344 million 

and is increasing at 2.5 percent per year, while Asia contains 2,056 

million and this number is rising by 2.3 percenf annually. 2 

If the population of, say, Latin America continues to grow at its 

present rate, there will be more than twice as many people in the 

region by the year 2000. While there are great differences between 

countries, this means that Latin America's total agricultural produc

tion will have to at least double during that time--just to keep 

everyone where he is today. The U.S. could take more than twice as 

long to accomplish this awesome task. 

How Can Agriculture Adjust? 

There are four ways in which agriculture might gear up to meet 

demands for more food, discounting the alternative of sustained importa

tion of large amounts of farm products for most countries because of 

its costliness (and perhaps short-term unavailability); in practice, a 

country uses them in various combinations: 

1. An effort may be made to press forested land or 

natural pasture in already settled areas into cropping. 

2. Land that is under the plow may be more intensively 

cultivated using traditional inputs, e.g., more 

2united Nations, Statistical Yearbook, 1971, E/F 72.xvii. 1 
(New York, 1972). 
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laborers might be put to work on each cultivated 

acre. 

3. An attempt may be made to develop the know how that will 

make it possible to farm frontier lands. 

4. There may be an all-out effort to utilize new technology 

to produce more from every acre now being worked. 

Alternative (1), even if combined in some way with (2) or (4), 

could have very undesirable consequences. But if the other alterna

tives are closed, hilly woodlands will be deforested, humid jungles 

will be denuded, and prairies will be plowed. Hence gullies will 

be cut, soils will be leached, and dust bowls will be formed. In the 

longer run, the hydro logic cycle will 1 ikely be seriously interrupted 

and soils now usable for range and forest will be left in ruin. 

Since strategy (2) has an obvious upper limit most eloquently 

spelled out by Schultz3, pol icy makers are usually left with some 

combination of (3) and (4). In countries where a frontier remains to 

be settled it is often looked to as a sort of panacea which is 

potentially capable of making up the food deficit, accommodating 

overpopulation, and maybe even earning foreign exchange with its 

hidden wealth. So Indonesians foster transmigration from Java, 

Brazilians cut a road through the untracked Amazon, Ecuadorians 

speak of the El Dorado they hope to find on their Andean slopes, 

and Nigerians believe in the potential of their 11 Middle Belt. 11 

3Theodore Schultz, Transformin Traditional A riculture, 
(Yale University Press, New Haven, Connecticut, 1964 . 
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However, a frontier strategy, while politically relatively easy, 

is likely to be very costly for most countries in the foreseeable 

future because agronomic data is scarce, infrastructure is expensive, 

and the intensive use of this usually unproven soil may have the 

same consequences as those outlined for strategy (1). Therefore at 

the same time that research on how to use land which is too wet, too 

dry, too steep, too leachable, too disease prone, and/or too remote 

continues, most countries will have to rely on alternative (4): new 

technology will have to be applied to a more or less fixed land base 

to produce more food. 4 

One recent author is especially clear about the formidable 

effort this implies for LDCs: 

Scientific agriculture ..• must produce the greatest 
technical achievements of twentieth century man. The 
economic and social advances made possible by 
agricultural technology in the United States, Western 
Europe, and Japan during the first half of the century 
must be surpassed in the less developed countries. 
Their agriculture must outrun unprecedented population 
growth ... 5 

But the very technology that makes it possible to alleviate 

hunger may have unforeseen and unfortunate secondary effects on 

society. 

4colonization in frontier areas is not always successful. See 
Peter M. Gladhart, Capital Formation on the Ecuadorian Frontier: A 
Study of Human Investment and Modernization in the Riobambenos 
Cooperative, A. E. Res. 72-5, Department of Agricultural Economics, 
Cornell University (Ithaca, April 1972). 

5Rutherford M. Poats, Technology for Developing Nations (The 
Brookings Institution, Washington, D. C., 1972), p. 16. 
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This paper focuses on the following ques t ions: 

1. What are the actual and/or probable impacts on various 

groups in society that new technology may have upon 

its introduction into traditional agriculture? 

2. How may some of the adverse effects be alleviated? 

In this paper, I do not propose to delineate precisely who wins 

and who loses because of the adoption of technology in agriculture. 

The rrore studies are completed the more it becomes clear that there 

are few generalizations that can yet be drawn to cover every country 

situation. 

But most technological change tends to have deleterious effects 

on some groups within society. This is not to deny that technological 

change is the sine qua non of development or that in the interest of 

some societal goal of egalitarianism its positive benefits should be 

foregone by everyone. But international lending agencies and 

national governments must attempt to develop some prescience about 

both intended and unintended effects before throwing their whole

hearted support behind one investment project or another. 

Last year, President Robert S McNamara put the World Bank Group 

on record when he set forth his suggested goals for the international 

development community: 

The first step should be to establish specific targets, 
within the development plans of individual countries, 
for income growth among the poorest 40% of the population. 
I suggest that our goal should be to increase the income 
of the poorest sections of society in the short run--in 
five years--at least as fast as the na t ional average. 0 

6Robert S. McNamara, "Address to the Board of Governors," 
Washington, D. C. , September 25, 1972. 



- 6 -

If benefitting those who have so long been denied the benefits of 

economic growth is an explicit goal of, say, a capital loan, either 

(1) the technology embedded in the capital may need to undergo some 

modification in order to be optimally useful, or (2) the institutions 

through which it must filter or be delivered may need to be fundamen

tally changed. 

Conventional economic wisdom tells us in general terms which 

groups are likely to be beneficiaries of new technology and de Janvry 

has nicely summed up the case: 

Major gains from technological advance in agriculture 
can accrue to a number of social groups under a variety 
of forms: to consumers in the form of lower food prices; 
to early farm innovators in the form of Schumpeterian 
profits; to agri-business entrepreneurs when monopolistic 
or monopsonistic structures prevail in their markets; to 
subsistence farmers in the form of improved consumption 
levels; and, in a 'classical-Marxian' framework, to 
employers through lower wage goals and higher surplus 
values.7 

What we don't know is who benefits and who loses in specific 

cases. For this reason I can only make a plea for farsighted analyses 

and good research on the part of aid donors before a grant or a loan 

is made. 

What Kind of Technology? 

This discussion will focus on the technological change in less 

developed countries that has dominated discussions in the past six or 

7Alain de Janvry, "Welfare Implications of Alternative Technolo
gical Paths in Agriculture," Paper presented at the Ford Foundation 
OLAC Seminar in Agriculture, Mexico City, November 1972. 
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seven years: the so-called green revolution technology, the 11miracle11 

seeds which, when used with designated amounts of fertilizer, ample 

water, and proper husbandry, give sudden and dramatic increases in 

yield. This seed-fertilizer revolution has occurred most markedly in 

two subsistence crops, wheat and rice. 

The wheats are short-stemmed, relatively day-length insensitive, 

and highly responsive to inputs. Total semi-dwarf wheat acreage in 

India, Pakistan, Mexico, Turkey, Afghanistan, Tunisia, Iran, and 

Morocco expanded rapidly from 0.6 million hectares in 1966 to 10.6 

million hectares in 1970, Production from these improved varieties 

during the same period increased from 1.6 million tons to 22.7 million 

tons. 8 

Area devoted to high yielding rice in South and East Asia rose 

from 17,700 acres in 1965/66 to 25,293,500 acres in 1970/71.9 Sri 

Lanka's rice crop increased 34 percent in two years. The Philippines 

had four consecutive record rice harvest. JO Table I offers some 

tentative income figures presented by Lester Brown. 

8sheldon K. Tsu, Hi h-Yieldin Varieties of Wheat in Develo in 
Countries, ERS-Foreign 322 USDA, Washington, D. C., September 1971 . 

9A1D, "Green Revolution Grows Greener, 11 War On Hunger 6, no. 5 
(May 1972), pp. 10-11. 

lOLester R. Brown, World Without Borders (Random House, New York, 
1972), p. 21. 
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Table I 

Income from Trad i t io na l 
and High-Yielding Va ri eties 

(net income per acre) 

Traditional 
Varieties 

$32 

$13 

$17 

$25 

$30 

$81 

High-Y i elding 
Varieties 

$ 80 

$ 54 

$ 76 

$ 45 

$119 

$140 

Mostly 1968 data. From Lester R. Brown, "The Social Impact of the 
Green Revolution," International Conciliation, no. 581 (January 
1971), p. 15. 
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Even so, it is not correct to imply that the current green revolu

tion represents the only page in history where a quantum jump has been 

made by applying technology to agriculture. Hybrid corn produced a 

similar phenomenon in the U.S. In LDCs, productivity of some export 

crops has increased markedly over several decades. 11 Also, the spread 

of rice culture from Japan first to Taiwan and later to Korea was a 

variant on the same theme. 12 Reaching back further in time, a Sung 

emperor of 11th-century China is said to have introduced a rapid

maturing rice from Indochina which could be harvested 100 rather than 

170 days after sowing. l3 The unique feature of the contemporary 

green revolution is probably the short time in which it caught hold. 

And yet one should not exaggerate the effects the contemporary 

green revolution has had. Even in the Asian "green revolution coun

tries" the macro-agricultural data changed little in the 1960s because 

of rapid population growth. In India and the Philippines, agricultural 

production per head was roughly the same in 1970 as it was in 1960. 

In Indonesia it was noticeably lower. In Pakistan it was 14 percent 

higher but at that time figures included Bangladesh, where agricultural 

output per head did not rise (Table I I). 14 

llRodolfo Quiros, "Agricultural Development and Economic Integra
tion in Central America" (Ph.D. Diss., Universi~y of Wisconsin, 1971). 

12Yujiro Hayami, "Elements of Induced Innovation: A Historical 
Perspective for the Green Revolution," Explorations in Economic 
History 8, no. 4 (Summer 1971). 

13
Michael Perelman, "Second Thoughts on the Green Revolution," 

The Nation (July 17, 1971), p. 21. 

14Keith Griffin, The Green Revolution: An Economic Analysis, 
Report No. 72-6 (United Nations Research Institute for Social Develop
ment, 1972), p. 57, 
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Table 11 

Per Capita Agricultural Production 
in Six Asian Nations: Percentage 

change 1960-1970 

Sri Lanka +10 
India 0 
Indonesia - 4 
Pakistan +14 
Philippines 0 
Taiwan +15 

From Griffin, The Green Revolution, p. 57, 

It is not without risk that some scientists have projected a fairly 

steady and smoot.h upward climb out of the fear of famine for the LDCs. 

Since water control has been essential to green revolution varieties, 

only amply rainfed or irrigated lands have been incorporated and these 

are limited in supply and very expensive to create. 15 Furthermore, 

many countries in which the green revolution has taken place are subject 

to natural disasters or exigencies of weather which can play havoc with 

any advances. In 1972 drought hit from Kabul to Peking; the Philippines 

had flooding in Luzon, droughts in the south. And, in five 

crucial Philippine provinces a disease known as Tungro appeared. 16 

Parts of India had a good year, but Bengal and Bihar did not. Of 

Pakistan, a Ford Foun~ation agricultural officer says, 11West Pakistan 

15scientists are working on high yielding rainfed wheats and 
barley for low rainfall areas, however. 

16Marcus F. Franda, 11 Policy Responses to India's Green Revolution, 11 

American Universities Field Staff Re orts 16, no. 9, (July 1972) and 
11Asia: Wilted Revolution, 11 Newsweek December 25, 1972), p. 37. 
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appears to have reached a production-plateau with wheat production 

from the four provinces totaling between 6.3 and 6.5 million tons 

for the last three out of four years. 111 7 

How the Green Revolution Might Effect Social Problems 

Even gJven the best of production success however, the green 

revolution is likely to exacerbate existing social problems; indeed, 

the better the production the worse the strain on the social fabric 

will probably become. There are two major ways in which green 

revolution technology might strain the rural institutional pattern in 

LDCs: 

1. The green revolution technology might cause some agricultural 

workers to be unemployed or more underemployed than formerly. 

2. Some farmers might compl~tely or partially be denied access 

to the new technology, thus increasing the income gap 

between the rich and the poor. 

The Employment Problem · 

One of the most acute social problems in contemporary LDCs is 

lack of employment opportunities. In India, unemployment is estimated 

to have increased from 11 percent of the labor force in 1951 to 15 

percent in 1961, a level maintained throughout the decade. There are 

100,000 who enter the labor force each week in India. Study after 

study shows us that in country after country real unemployment data 

17Gordon W. Mclean, "Wheat Production in West Pakistan," Mimeo., 
Islamabad, March 10, 1972. Bernard D. Nossiter, "The Death of Slogans," 
The Washington Post, April 18, 1973. 
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indicate a higher percentage of jobless now than in the early 1960s. 

It has been estimated that 75 million people in LDCs are currently 

unemployed and in the next decade 225 million additional workers will 

need work. That is nearly three times the total labor force in the 

U.s. 18 Slowing the population growth, while essential, won't help 

this problem in the short term. New entrants to the labor force over 

the next 15 or 20 years--those who will also bear a new generation of 

workers--have already been born. 

While good data on the extent of the employment problem in rural 

areas do not exist, one might imagine that it is as serious there--or 

more so--than in towns. Indeed, a structure of agriculture which 

doesn't permit enough employment and hastens farm-to-city migration is 

an important cause of the urban problem. 19 Some feel that the green 

revolution technology may be exacerbating what is already a bad 

situation. 

The most direct way that income distribution can be affected by 

the green revolution is if rural workers--who already crowd the low 

end of the spectrum of income receivers in most LDCs--lose their jobs 

or become more underemployed than presently because of it. 

In summarizing one seminar on the green revolution in New Delhi, 

Das indicates that determining the income impacts of technology on 

l8Robert d'A. Shaw and Paul A. Laudicina, "Jobs: A Growing 
Global Crisis,i 1 Communique No. 7 (Overseas Development Council, 
Washington, D. C., March 1971). 

19wi11 iam C. Thiesenhusen, "Latin America's Employment Problem," 
Science '171 (March 5, 1971): 868-74. 
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various tenure groups is not an easy task: 

While in UP, the neglected group may be the share-croppers 
on large estates, in Maharashtra it may be the marginal 
farmers on hill-side slopes. Landless labour might have 
gained in Punjab, whereas share-cropper dispossession in 
Tamil Nadu may have worsened the position of agricultural 
labourers there.20 

Whether the green revolution displaces workers seems to depend 

somewhat on which constellation of the following (non-exhaustive and 

interrelated) list of factors are found and how they are changing over 

time: 1) which green revolution crop is grown, 2) diversity of farming 

program followed, 3) amount of machinery and in which practices it is 

used or comes to be used, 4) whether or not double cropping is practiced, 

5) size of farm, and 6) pattern of land tenure and presence of tenants, 

occasional labor, resident farm labor, etc. 

When the green revolution is accompanied by the importation of 

labor-saving implements it often means a loss of jobs. But it does 

not necessarily mean increased joblessness if the speed with which 

one crop is harvested and another is planted decides whether a farmer 

is able to double crop or not. Likewise, if heavy equipment is needed 

to reclaim land before it can support farming, more jobs may result. 

Nonetheless when one operation, say seeding, is mechanized for 

the above reasons and the power source becomes available at the farm 

in the form of a tractor, it will be easier to mechanize other farm 

operations. The cost of adding implements is probably marginal when 

20Amritananda Das, "Understanding the Green Revolution," Economic 
and Political Weekly (November 18, 1972), pp. 2266-67, 
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the investment in a tractor has already been made. Even if the first 

round produces increased labor use, second-round effects may be 

adverse. 

Again, the fertilizer used with wheat and rice not only stimulates 

cereal growth, but growth of weeds as well. At weeding time, there

fore, either family labor is employed more fully, additional labor is 

hired for the job, or mechanical and chemical techniques may be 

adopted replacing the labor completely. 

The reason that mechanization seems to accompany the use of green 

revolution inputs is that government policy or even that of loaning or 

granting agencies may, for one reason or another, encourage it. 21 

Regardless of the country-wide situation, regional or seasonal labor 

scarcities are common--or landlords may perceive a scarcity even when 

one does not prevail. 

All signs point to the use of a great deal of caution when the 

deleterious employment effects of the green revolution are diagnosed. 

Barker, et al., discovered that in the Philippines the structure of 

employment in rice farming changed while total demand for labor 

remained fairly constant with the introduction of the new technology. 

The reduced labor requirements for mechanized land preparation were 

more than offset by increased labor requirements for weeding and 

harvesting (Table .1 I 1). 22 It remains to be seen whether the labor peaks 

21 see, for example, Carl H. Gotsch, 11Tractor Mechanization and 
Rural Development in Pakistan, 11 International Labour Review 107, no. 2 
(February 1973), pp. 133-66. 

22 Randolph Barker, William H. Meyers, Cristina M. Crisostomo, 
and Bart Duff, 11 Employment and Technological Change in Philippine 
Agriculture, 11 International Labour Review 106, nos. 2-3 {August
September 1972), pp. 111-39, 
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Table I I I 

Changes in Total and Hired Labor Use Patterns in the Wet 
Season and Concurrent Changes in Technology Between 1966 and 1970 

In Selected Areas of the Philippines with High Rates of Mechanisation 

Labor Use 

1966 1970 
Survey Area 

Man-days/ha Per- Man-dals/ha Per-
centage centage 

Total Hired hi red Total Hi red hired 

Central Luzon-Laguna 
Land preparation 17 3 18 10 2 23 
Pulling and transplanting 15 14 96 17 16 99 
Weeding 5 2 36 11 3 31 
Other pre-harvest 8 2 19 8 1 15 
Harvesting and threshing 18 16 86 21 18 85 

Total 64 37 58 67 41 62 

Laguna 
Land preparation 20 4 18 11 4 37 
Pulling and transplanting 10 9 95 10 10 99 
Weeding 16 2 16 18 10 56 
Other pre-harvest 8 l 10 10 l 14 
Harvesting and threshing 32 32 100 31 31 100 

Total 86 48 57 80 57 72 

From Barker, et. al., "Employment and Technical Change," p. 128. 
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created for these operations might be so steep that mechanical pro

cesses will ultimately be substituted for hand work or many day 

laborers will be substituted for resident workers. 

At any rate, chances are good that as accentuated peaks and 

valleys appear in the structure of employment, less resident farm 

labor will be needed. What this means is that where the patron-client 

relationship exists, it may well break down. This may be applauded 

as one more necessary step toward development, but in some countries 

where the system had overtones of landlord benevolence or noblesse 

oblige, the change is 1 iable to be a wrenching one for many workers. 

When labor requirements were more or less evenly spread throughout 

the agricultural year, resident farm labor was called for which 

related the labor force to the landlord in a traditional patron-client 

diadic contract. Landlords frequently provided 1 ive-in workers with 

a house, some land and/or other perquisites while the worker provided 

his labor. When the rhythm of work is changed so that some labor-use 

peaks get very steep and troughs appear in other seasons, there is no 

good reason to support workers full time on the farm, so day laborers 

tend to be substituted for resident laborers. Frankel discusses this 

point with reference to India: 

The rapid progress of agricultural modernization tends to 
undermine traditional norms of agrarian relationships 
based on the exchange of mutual, if noncompatible, benefits 
and services that have historically provided a justifica
tion for inequalities between the propertied upper and 
middle castes, and the landless low castes and Harijans.23 

23Francine R. Frankel, India's Green Revolution: Economic Gains 
and Polit ical Costs (Princeton University Press, Princeton, New Jersey, 
1971), p. 198. 
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Yet labor does not always lose. In some areas of the Indus Plain 

where Mexican wheats have been adopted, cost of labor as a percent of 

crop value has doubled.24 In the Hazara district in Pakistan, one 

researcher found that technical change in the form of new high 

yielding wheat varieties is definitely labor using in Lora and Oghi 

because mechanized harvesting is impossible on the hilly and terraced 

farms there. Man hours required per acre rose from 169 for native 

varieties to 252 for dwarf varieties. 25 

Tenants face a very special problem as green revolution inputs 

come to be used and farming becomes more profitable. As land values 

rise with increased crop values, rents may rise. Certainly landlords 

will not allow benefits of the green revolution to flow entirely--or 

maybe even in part--to renters. They will be successful in raising 

rental payments because of the competition from many potential tenants 

for rental property. Or sometimes owners have been known to simply 

reclaim the leased property and work it with hired labor and/or machinery. 

Of India, Frankel states rather bluntly: 

Certainly, [landlords] do not hesitate to raise rentals 
in 1 ine with appreciating land values and/or to evict 
even tenants having long-standing cultivating possession 
of the land. Moreover, the land reform laws in all 
states, while largely abortive, have caused landlords to 
view tenants as potential adversaries.26 

24Robert d'A. Shaw, "The Employment Implications of the Green 
Revolution," Mimeo. (Overseas Development Counci 1, Washington, D. C., 
June 1970). 

25Refugio Rochin, "Dwarf Wheat Adoption by Barani Smallholders 
of Hazara District: Technological Change in Action," Mimeo. (Ford 
Foundation, Islamabad, May 1971). 

26Frankel, India's Green Revolution, p. 197. 
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There are other ways in which the green revolution may have an 

effect on labor use: 

1) The green revolution might shift land away from high labor

use crops to crops that are not so labor intensive. This 

is not to say that shifts are unwarranted or should be 

foregone, but that employment consequences need to be 

known and acted upon by policy makers. 

2) The technological opportunities presented by the several 

green revolution crops vary in their potential for creat

ing employment. It may well be the case that rice farmers 

may adopt the structural labor-using forms of Japan and, 

because it is more amenable to mechanization, wheat may 

adopt the capital intensive structural form of the u.s.27 

3) Even where double cropping is not possible, green revolution 

varieties may require precision seed-bed preparation that 

hand labor cannot provide. 

It is argued that the green revolution may make new demands on 

infrastructure that are so pressing that new jobs will be created in 

such activities as roadbuilding and irrigation works. 

That such a potential exists, but may not be exploited is illus

trated in a recent paper by John W. Thomas. 28 He indicates for 

27Kazuo Saito, 110n the Green Revolution," The Developing Economies 
9, no. 1 (March 1971), pp. 16-30. 

28John W. Thomas, "The Choice of Technology in Developing Countries: 
The Case of Irrigation Tubewells in Bangladesh, 11 Mimeo., Preliminary 
Draft (Development Advisory Service, Harvard University, Cambridge, 
Massachusetts, September 1972). 
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Bangladesh that only with irrigation is a boro (November to May) crop 

in the six-month dry season possible. Therefore the sinking of 

20,000 tubewells was targeted as a goal to be reached by 1975. Three 

tubewell alternatives existed, designated here for simplicity's sake 

as low cost, median cost, and high cost. 

Analysis showed: 

1) The internal rates of return--using actual and shadow prices-

were substantially greater for low cost wells. 

2) Low cost drilling techniques create far more jobs while 

requiring only a fraction of the capital investment used 

by median and high cost wells. 

3) Slower initial capacity to install low cost wells does not 

offset the cost advantage in a rate of return comparison. 

Demand seems to lag behind installation until about the 

fourth year anyhow. 

4) Farmers themselves would help install the low cost wells, 

thus learning how they operate; median and high cost wells 

would be installed by contractors. 

5) Mobility of heavy, more expensive rigs is limited by the 

absence of roads and bridges while low cost rigs are light 

and can be transported by boat, animal cart, or even on men's 

shoulders. Therefore, if low cost wells are used they can 

be more broadly distributed throughout the country. 

6) A higher percentage of the small, cheap rigs can be made in 

Bangladesh, thus stimulating small-scale industry. Repair 

and maintenance can also be done locally. Median and high 
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cost wells do not have these advantages. 

Thomas concludes: 

On balance the arguments for the low cost wells over 
median and high cost appear impressive. With low 
cost wells, economic return is higher, the employment 
and training effects are greater, the components of 
the wells hold greater potential for the creation of 
domestic industry and they will provide a broader 
distribution of the benefits of well irrigation. 

Given the overwhelming evidence, one might imagine that low cost 

wells would have been used. In fact, the government requested assis

tance for median and high cost wells. Why this was the case is due 

to a number of factors: 

1) Price distortions--inconsistencies in the tax and duty 

structure--made the market cost of high speed diesels less 

than that of locally produced engines despite the fact that 

the latter cost only 75 percent as much to produce. Because 

the Pakistan rupee was overvalued, imported equipment was 

obtained for as little as half its true cost to the economy. 

2) If wage rates exceed the opportunity cost of labor as they 

did in East Pakistan in 1970, labor intensive methods become 

less attractive. When the problems of management of labor 

crews are added, contractors will generally adopt capital 

intensive methods despite the fact that this is highly 

inconsistent with existing factor endowments. 

3) The form of aid frequently depends more on the requirements 

of the donor country than on those of the recipient. 

Pol icy makers in developing nations may accept a technology 

they consider second best if foreign financing is available 
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only for that choice. Bangladesh counted on substantial 

external help for its irrigation program and, hence, had 

little bargaining power when a determination of the kind 

of technology to be used was made. 

4) Foreign drillers, who could be held contractually responsible 

for performance, appeared a safer bet than a decentralized 

operation involving a large number of low cost rigs. Besides 

a low cost program operating at scattered locations required 

a decentralized administrative system and resultant loss of 

control by central authorities. 

5) For government officials, technology with the appearance of 

modernity is less prone to criticism than simple technologies. 

6) The staff, equipment, procedures and mentality of foreign 

consultants are oriented towards high cost, high quality 

construction. 

The first two are economic factors and project analysis techniques, 

such as shadow prices, can factor these out. The last four, Thomas 

concludes, probably figured most importantly in the decision not to 

use the low cost rigs. 

Similarly, Timmer found that the pronounced disinclination of 

Indonesian officials to seek out viable labor-intensive projects 

stemmed, in addition to the usually mentioned economic distortions, 

from at least three 11 non-economid' sources. 

l) It is easier from any bureaucrat's point of view to 

administer a few large capital intensive projects than 

many sma 11 ones. 
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2) Regulatory officials who expect private gain find it easier 

and more remunerative to "work" with larger capital 

intensive projects than small ones. 

3) Donors of foreign aid have a "fixation" on capital 

intensive projects: they are easier to oversee and they 

use the available manufacturers and techniques of the 

respective developed country. 29 

If the number of landless laborers is small and there is 1 ittle 

migration from other areas, it is possible_ that off-farm worker condi

tions may improve with the introduction of new technology. Robert d'A. 

Shaw reports that in Ludhiana District total workers' wages increased 

with the introduction of new technology because laborers now find off

season employment installing tubewells and leveling land.30 

Small-scale farmers who can't make the transition to green 

revolution technology will find, sooner or later, that their already 

meager production is selling for less. They will either retreat 

further into subsistence cultivation or take advantage of high land 

prices to sell out. After they have left their land they will become 

rural landless laborers or join the hordes of migrants in town. 

While jobs in industry are usually scarce, some may find jobs 

in artisan shops or labor-intensive factories and be better off than 

when they were farming. Marcus Franda believes this is currently 

29c. Peter Timmer, "Choice of Technique in Indonesia, 11 Mi meo. 
(Development Advisory Service, Harvard University, Cambridge, 
Massachusetts, September 1972). 

30Robert d'A. Shaw, "The Employment Implications." 
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the situation workers face who were displaced from agriculture in 

the Indian Punjab. He doubts that this will continue to be the case 

if this process continues throughout the 1970s, however.3 1 

Inability to Obtain Inputs 

There is some thought that green revolution technology may be 

biased against the peasant. Griffin has suggested that if a single 

technology is used by all farmers confronting similar climatic and 

soil conditions, it "meets the test" and has no such bias. His 

conclusion is that: 

At the moment, it appears that new varieties of rice 
developed in Taiwan are one of the few innovations that 
can pass this test. Technical change in Taiwanese 
agriculture is widespread and the reason for this, in 
our opinion, is that landownership is equally distributed 
in small parcels and that all peasants have approximately 
equal access to fertilizer, water, technical knowledge 
and credit. In these circumstances, a technical change 
that is profitable for one farmer will be equally profit
able for all other farmers and innovation, in consequence, 
will be rapid and inevitable.32 

But the current situation in many Latin American countries is that 

rich, irrigated bottom land is owned by the well-to-do while peasants 

must carve out their plots on mountainsides or other land which presents 

some formidable natural difficulty and to which their claims are tenuous. 

Likewise in many Asian countries that do not have an egalitarian system 

of landownership, it is generally the richer farmers with the most 

land who can afford a tubewell or other even more complex irrigation 

31Personal conversation with the author, February 23, 1973 

32Griffin, The Green Revolution, p. 47, 
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technology. 

The seeds and fertilizers themselves are so highly divisible one 

would imagine that, given the marked increase in production that could 

be expected, all farm size-groups would tend to adopt them quickly. 

This is often the case, as research in parts of India and Pakistan seems 

to show. But, in countries characterized by a relatively few large 

farms and many small ones, credit institutions are probably effectively 

controlled by the large farmers. Since optimal fertilizer use is 

increased three or four times under the green revolution, with higher 

plant populations correspondingly larger short-term production loans 

are needed. Farmers with larger acreages will probably be regarded as 

good credit risks and prime candidates for loans; the cost of servic-

ing a loan to a small farmer may be as great as that to a large one. 

The red tape and delay may also deter the small farmer from borrowing. 

Even assuming zero credit availability to everyone, large-scale farmers 

would be able to finance a certain level of inputs from their own savings 

while small holders usually find this impossible. And even .if small 

farmers who are prevented from receiving public credit are able to 

borrow from the private credit market, they will probably have to pay 

usurious rates which may well cancel out profit. Worse yet, the peasant 

may be so encumbered with past due accounts that he is not able to avail 

himself of any credit--private or public. Essentially the same argument 

can be made for water supply. In areas where irrigation is necessary, 

water use may be controlled by those who are able to deny an allotment 

to small-scale farmers. 

More generally, the success of the green revolution rests on how 
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well the non-farm sector can provide inputs: the seed-fertilizer 

revolution is distinguished by its increased dependence on purchased 

inputs. If there are bottlenecks in the distribution of these inputs 

that affect the quantity of the inputs delivered. and the timing of 

their delivery, income will be affected. The chances for the large

farm sector to obtain seed and fertilizer may be greater than that 

of the small-farm sector simply because the large-scale farmer has 

more expertise in dealing with complex bureaucracies. And if there 

is a problem with an input shortfall, the large-scale farmer can use 

his personal vehicle to pick up seed, fertilizer, and pesticide at a 

more distant location, an alternative usually not open to small, 

under-capitalized farmers. Griffin believes that: 

Perhaps the most important reason for the bias of the 
'green revolution• is the bias of government policy. 
For many years research, extension and investment 
programmes in agriculture have been devoted to raising 
output (preferably exportable output); their primary 
concern has not been to increase the welfare of the 
rural population and i~prove the distribution of 
income and wealth.33 

This does not mean that those with small farms are always denied 

green revolution inputs. Rochin found that Barani (rainfed) small

holders in Pakistan 11 have adopted dwarf varieties of wheat in a 

remarkably short time. 11 In Hazara they heard about it on the radio, 

saw it growing in demonstration plots, and were quick to purchase the 

inputs when available.34 

33Griffin, The Green Revolution, p. 48. 

34Rochin, 11 Dwarf Wheat Adoption by Barani Smallholders of Hazara 
District. 11 



- 26 -

Other Distributional Considerations 

Several other points dealing with the green revolution have distri

butional consequences the direction of which is hard to predict: 

1. The green revolution may shift the cropping pattern from 

food legumes which are rich in cheap protein needed for 

the diets of the rural poor (1 ike beans) to crops that 

are higher in carbohydrates (1 ike wheat).35 

2. If a government is successful in taxing the beneficiaries 

of the green revolution (a highly dubious matter), who will 

benefit from the resultant public expenditures? 

3. If the resultant food is exported, income effects will 

depend on who gets the foreign exchange that is generated. 

Will the government get a share? If so, how will it be 

used? What will happen to the share retained by individuals? 

Will it make up an income stream for the already rich with 

little "trickle down" effects on the poor? Will it be 

invested in towns or in the countryside? Wi 11 it be used 

for conspicuous consumption? Wi 11 it be sent out of the 

country and hoarded abroad? 

4. People in remote areas, regardless of farm size and command 

over resources, will benefit less than their counterparts 

nearer towns or those that are connected by good roads to 

cities (ceterus paribus). 

35uma Lele and John W. Me 11 or, "Jobs, Poverty and the 'Green 
Revolution'," International Affairs 48, no. 1 (January 1972), pp. 
20-32. 
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5, If one region within a country profits while another lags 

behind, the stage is set for internecine conflict. 

lmpl ications for Policy 

An Integral Agrarian Reform 

The type of land tenure system seems a rather crucial variable 

in determining how technology is shared and, hence, how income streams 

are directed. Griffin claimed that one reason for the wide spread of 

high yielding rice in Taiwan was the egalitarian landownership pattern. 36 

This system seems propitious for a broad sharing of income benefits. 

If inputs are provided it also fosters substantial growth. 

In regions where a few own most of the good land while the vast 

majority of those who own land have very smal 1 plots, technology wi 11 

probably flow to those who already have most resources and the gap 

separating the rich and the poor will grow. In this situation coun

tries may show substantial economic growth--but its benefits will 

probably accrue to a very small group.36a 

In situations where ownership of units may be by a small group 

and tenancies are small and relatively equal but tenants have no 

control and little power--as in the Phil ippines--results may be mixed. 

If new inputs come to be widely used, sharecropping and cash renting 

tenants may be evicted as their profit grows--or their rental payments 

may be increased. Another possibility is that tenants may be unwilling 

to make any kind of long-term investments because they feel themselves 

36see the quotation on p. 23, 

36aThis is the case in much of Latin America. See also Leslie 
Nulty, The Green Revolution in West Pakistan (Praeger, New York, New 
York, 1972) and the review by James M. Blume iri War on Hunger, Vol. 
VI I, No. 4, April 1973, p. 22. 
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so insecure. 

A land reform designed so that rights to property are widely 

shared is in order for areas where much of the land area is owned 

by a few farmers. These governments should follow a vigorous "growth 

with distribution policy, 11 and it should doubtless begin with a 

sweeping land reform to re-shape agrarian institutions in a more 

egalitarian fashion so that they become amenable to the adoption of 

technology without concentrating income that results therefrom. But 

care must be taken so that the post-reform tenure system: 

1. Will promote enough security so that beneficiaries will 

be encouraged to invest. 

2. Is accompanied by credit, technical assistance, marketing, 

and extension facilities designed for beneficiaries. 

3. Will not encourage beneficiaries to sell their rights to 

a small and powerful group not affected by reform. 

In Bolivia, for example, (1) and (2) were not provided for after 

reform and while ownership on the altiplano is much more egalitarian 

than in the pre-reform period, the potential for growth is weak. 

Land reform (defined as providing each plot holder with an 

individual title to his property) is probably not appropriate for 

communal lands, especially those in much of Africa, for it might 

destroy the implied social security system in which clan members have 

a claim to a piece of land as long as they 1 ive. It is very possible 

that many would sell out under an individual plot system before the 

industrial capacity in town was able to absorb them productively. 

The existi'ng system in most countries is not entirely rigid: ''pledging" 



- 29 -

affords some flexibility to expand ones control over land for limited 

periods.37 If a pol icy of "individualization" were vigorously pursued 

in communal Africa, the same situation might develop as in the period 

of liberal reforms in nineteenth-century Mexico and Central America 

where much land was taken from indigenous communities. It would seem 

appropriate for communal Africa to by-pass a Latin American-type land 

tenure system. 

The major problem in communal areas is that while the peasant is 

secure and ownership of wealth is more or less egalitarian, there is 

1 ittle growth. Growth could be fostered by development of an effec

tive government-subsidized input delivery system and/or the farmers 

could be provided with credit using the crop and not land as col lateral. 

Changing the ownership structure of agriculture is likewise inappro

priate where farms are already fairly uniform in size. 

In most countries where reform is called for and where tenants 

are already cultivating small plots, the post-reform institutional 

pattern will probably be the family farm. This may well have positive 

production implications. It has been found in a number of countries 

that production per acre is inversely related to farm size and the 

employment potential of the small farm is perhaps greater than any 

other type of post-reform tenure except, possibly, that prevailing 

in China about which we have insufficient evidence. 

The small farm holds so much employment promise because when 

employment opportunities are few the small farmer tends to use his 

37Richard Barrows, "Land Tenure and African Agricultural Develop
ment," Mimeo. Land Tenure Center, Apri 1 1973; and Alemseged Tesfai, 
''Communal Land Ownership in Northern Ethiopia and Its Implications for 
Government Policies," Ditto. Land Tenure Center, December 1972, 
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own and family labor up to a point at which additions to output 

resulting from additional labor use are zero. On the other hand, 

large farmers would hire additional workers only up to the point that 

the marginal cost (wages) is matched by marginal return. 

When farm sizes are small, farmers can be expected to adopt those 

technologies of the seed-fertilizer revolution that are neutral to 

scale, and probably not those, such as large machinery, that have 

economies of scale. This means that seeds, fertilizers, small-scale 

machinery will probably be adopted while caterpillars, self-propelled 

combines, etc., will not unless farmers are organized into groups or, 

more specifically, into unions or cooperatives. 

Because it is so difficult to work with individual peasant 

cultivators (unless they are organized), and because of the high cost 

of land division in hacienda agriculture, some countries will favor 

producer cooperatives for their post-reform settlement pattern. 

Where it is called for and where massive land reforms are not 

politically feasible (or where they have been already carried out), 

more assistance must be directed to the existing small-farm sector so 

that new and more secure income earning opportunities are created in 

rural areas. It should be remembered that this, too, is a delicate 

political matter: there either must be a resource shift from whatever 

privileged sub-sector has been the major recipient of public funds 

heretofore or a net addition to expenditures on agriculture. 

Major new research efforts are required to develop the technology 

required by the existing small-farm producer, and by all agricultural 

units following basic structural reforms. Up to the present, even 
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biological research has been highly selective, concentrating on high

yielding varieties of wheat and rice and on export crops. The work 

of international research centers 1 ike the corn and wheat center in 

Mexico (CIMMYT) and the rice center in the Philippines (IRRI) must be 

expanded to include additional crops (including those that do not call 

for such careful water control) and 1 ivestock, especially those grown 

on small farms. Also in-country research capacity for analyzing the 

problems specific to each must be developed. 

All technology--but especially that which is mechanical in nature-

must be tailored to fit surplus labor conditions existing in most LDCs. 

Some would argue the impracticability of developing machine technology 

for small farms. Yet the record of agricultural ~erformance in coun

tries with small-farm systems, such as Japan and Taiwan supports the 

opposite argument. 

In most countries, the primary emphasis should be placed on land

saving technologies if both increased production and employment objec

tives are to be met. This does not preclude the introduction of some 

types of mechanization into the small-farm sub-sector, provided they 

are specifically designed with small farms in mind. For example, a 

well-adapted garden-type tractor with complementary implements would 

be particularly valuable on small farms. A garden tractor may indeed 

be labor-saving, but it is also land-saving inasmuch as it permits 

working the land more intensively, often .improving yields.38 

Research on the technology itself is only one basic requirement. 

38see Peter Dorner and Herman Fe 1 s tehausen, "Agrarian Reform and 
Employment: The Colombian Case, 11 International Labour Review 102, 
no. 3 (September 1970). 
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In addition, it is necessary to provide the institutional framework 

that will deliver it to small-acreage farm producers and beneficiaries 

of agrarian reform. These include delivery systems for: 

( 1 ) fa rm c red i t 

(2) improved production inputs 

(3) marketing farm produce 

(4) technical assistance 

(5) formal and informal rural education, health, family planning, 

etc. 

Past policies favored designing delivery systems for the large-

farm sub-sector; the small-farm sub-sector has been largely neglected. 

While it is recognized that both sub-sectors require a variety of 

services, it should also be acknowledged that service needs of the 

small-farm sub-sector may be completely unavailable in the community 

because large farmers don't need them. Or they may exist but be weak 

because they aren't used by large farmers and hence are under-capitalized. 

Improved delivery systems for reaching small producers can be 

approached in various ways. In some cases, it may be best to 

restructure the public service agencies now operating in this field. 

In other cases, special agencies may be called for to serve the needs 

of all producers of a specific crop, (as, for example, is currently 

the case with coffee in Colombia and sugar beets in Chile). Social 

science research into the design of delivery systems is probably 

fully as necessary as research on the technology itself. Put bluntly, 

there has been little experience on how to effectively design 

programs to serve millions of small producers scattered over the 
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countryside. 

Sometimes the Puebla Project in Mexico and the Comilla project 

in Bangladesh are cited as successful input delivery systems. In 

fact, there are very few examples. 

A rather high cost model which could be modified in poorer 

countries is the CIARA program (Fundaci6n para la Capacitaci6n e 

lnvestigaci6n Aplicada a la Reforma Agraria) that operates in Venezuela 

with funds from the national agricultural bank.39 Basically, it makes 

loans to asentamientos (agrarian reform settlements in which, unlike ' 

the Chilean case, usually consist of individually farmed plots) which, 

in Venezuela, tend to be meted out only when there are good chances of 

its economic success--when technology for increasing yields is known. 

In general, only asentamientos with a rather strong local organi

zation are chosen for participation. Under this scheme, a "borrowers' 

union" is founded of all potential borrowers. The union discusses its 

production and credit problems. Each union is given some technical 

advice by an agricultural technician (perito agrfcola) who services it 

and several neighboring unions. The banking process is stream] ined 

by having one borrower represent the union. Input orders can be pooled 

by this selected campesino and hand] ing and delivery costs are thus 

reduced. 

Besides strict supervision and the provision that nearly all who 

want credit can receive it, there are other differences between CIARA 

39This description is taken from William C. Thiesenhusen, "Green 
Revolution in Latin America: Income Effects Pol icy Decisions," 
Monthly Labor Review (March 1972). 
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and regular agricultural banks' credit programs. The latter issue 

cash at three times during the growing season. Credit is mostly in 

kind to help insure that the proper blend of inputs are used. The 

regular credit program did not fill total normal needs for a crop. 

CIARA plans its loans so that they completely cover operating costs 

from soil preparation to harvest. When machine work is needed, the 

operator is paid directly by the borrowers' union after the work is 

accomplished. Cash is loaned directly only when campesinos have to 

pay labor or when funds are specifically approved for consumption 

purposes. 

To decide on the physical inputs required, a detailed asentamiento 

cropping plan is prepared. Officers of the union (primarily the 

secretary general who is an elected asentado) and the perito agrfcola 

discuss possible alternative cropping plans for each farm with its 

owner well in advance of the planting season. In accordance with 

CI ARA I s 11one step at a ti me 11 po 1 icy, however, the cropping a 1 terna ti ves 

open to farmers the first year they participate are quite circumscribed; 

land parcel holders who want to grow nontraditional crops are invariably 

turned down. CIARA's first priority is to close the wide gap between 

current and potential productivity in the traditional crops. At one 

settlement studied, it was estimated that given proper management and 

a satisfactory input mix, corn yields could economically be pushed to 

an average of 2,500 - 3,000 kilograms per hectare, from the 1965 and 

1966 levels of 749 and 1,282 kilograms respectively. 

After each farm plan is complete, the perito agrfcola combines 

those of all farms on the asentamiento. The master plans go to the 
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ingeniero agronomo for the zone who combines all of the plans in the 

state. Technicians decide what inputs would have to be supplied, 

how much tractor work would be needed, how much day labor is to be 

financed, and (allowing for some flexibility) the amount of cash 

subsistence payment needed. When changes in the farm plans have to 

be made, they are discussed with the perito who takes up the matter 

with the farmers. The complete plan is finally approved at a general 

meeting. 

The bank through CIARA issues to the borrowers' union the total 

amount of credit called for; the ingeniero agr6nomo orders all inputs 

in truck loads. For cash needs, a local bank account in the name of 

the borrowers' union is opened. The union draws checks on it which 

must be signed by one of its elected officials. 

There are very little data on the success of this program, but 

recompensation rates substantially increased over pre-CIARA days when 

agrarian reform beneficiaries came to regard production loans as a 

subsidy. Repayment rates in themselves are some indication that 

production is rising. 

Other Pol icy Priorities 

Programs that provide advanced education to agricultural techni

cians should also be re-evaluated. Are enough being produced to meet 

the country's needs? Is the training being received appropriate to 

the changing conditions of the countryside? Are they receiving 

enough training or, conversely, are they receiving so much that they 

leave agriculture or possibly even the country after their schooling 



- 36 -

is complete? Furthermore, special government efforts are required 

to provide the incentives and conditions necessary for locating more 

of the existing trained people (agriculturalists, health and social 

service workers) and the facilities they need in the rural areas 

rather than encouraging their over-concentration in cities. 

In addition to distributive land reforms and programs designed 

specifically to serve the needs of small-farm producers and a reformed 

tenure structure in agriculture, there is a need for special programs 

directed at employment creation in rural areas. This is especially 

true because there are so many landless peasants in most countries 

who will not be able to receive land without excessive fragmentation 

resulting. Some possibilities for employing this group are: 40 

(1) If land is redistributed and special efforts are made 

to reach small farmers with services to increase their 

incomes as outlined above, there will be an expanded 

market for many new inputs among this large segment of 

the farm population. This will open up many opportunities 

in rural areas for the establishment of local industries 

to produce such inputs as hand seeders, hand pumps, 

animal-drawn implements, construction materials, new seeds, 

containers such as bags, boxes, baskets and cartons, etc. 

(2) Likewise, with a production structure geared to a wider 

market demand, farm output processing industries in many 

40see Monroe Rosner, "The Problem of Employment Creation and the 
Role of the Agricultural Sector in Latin America" (Ph.D. diss., 
University of Wisconsin, 1972). 
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rural areas should become profitable--such as canning, 

freezing, drying, curing, packaging, etc. It is of 

critical importance for the integration of rural people 

into society that an increasing number of these rather 

labor-intensive industries be located in rural areas and 

small towns rather than concentrated in central cities. 

(3) Public rural employment programs can be started to provide 

jobs in the construction of infrastructure such as irriga

tion works, drainage systems, schools, roads, community 

centers, and communication facilities. If people construct 

these works in areas in which they 1 ive, such that benefits 

accrue to them there incentive to produce will be enhanced. 

(4) In those countries where new land areas or a frontier is 

available, colonization and resettlement projects can be , 

designed, provided they are not too expensive per benefi

ciary.4l 

(5) A minimum wage pol icy for rural wage workers should be 

enacted and enforced.42 

Without strong rural organizations pressuring for change, there 

may be little incentive for redistribution and a widening of oppor

tunities. While authoritarian measures can carry development to a 

4lcostly colonization projects with small numbers of beneficiaries 
cannot be considered as a serious and defensible rural development 
program. Since countries have extremely 1 imited resources, rural 
development programs must be designed to have an impact on large 
masses of people. 

42while minimum wages have in the past often led to a reduction 
of jobs, this would not be so 1 ikely after a restructuring of the 
land tenure system and policies that priced capital at its true 
scarcity value. 
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certain stage, it is the mass of common people who must provide the 

markets to keep the process going. This requires widely shared 

economic and political citizenship which can be realized only through 

the rea 11 ocat ion of JDWer. 

In its final report, the Special Committee on Agrarian Reform of 

the Food and Agricultural Organization of the United Nations,43 noted 

several conditions leading to some of the basic agrarian reforms of 

the past several decades. Peasant organiz~tion and involvement in 

pressing for the political decision to reform characterized many 

cases. 44 Peasant organizations also frequently played a major role 

in the reform implementation. On occasion peasants took over the 

land even before the Government took formal action. Such organizations 

are also essential for achieving "freedom of status," which no longer 

means simply breaking feudal patterns of land tenure but also acquiring 

the ability to help with the creation of a new structure, with the 

management of rural services, and with the whole range of national 

policy .measures directed at rural development. 

By way of contrast, the Corrmittee noted that in those countries 

where only modest reforms were achieved, peasant organizations were 

often circumscribed in a particular way, restricted to certain 

functions, or even prohibited by law. 

43united Nations Food and Agricultu1c1l Organization, Report of 
the Special Committee on Agrarian Reform, Rome, 1972. 

44see Rodolfo Stavenhagen, ed., A rarian Problems and Peasant 
Movements in Latin America (Anchor Books, Garden City, N.J., 1970, 
especially the articles by Huizer and Landsberger and Hewitt. Also 
see Marion R. Brown, "Peasant Organizations as Vehicles of Reform," 
in Land Reform in Latin America: Issues and Cases, Peter Dorner, 
ed. (Madison, Wisconsin, Land Economics Monograph No. 3, 1972), 
pp. 189-206. 
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International conventions recognizing the right of workers to 

organize and engage in collective activities must be honored. Such 

organizations must not be dominated by employers or controlled or 

dissolved by governmental authorities. They should be encouraged in 

their rural community development efforts. The integration of local 

associations into regional and national organizations is the means by 

which peasant participation can become effective at various levels of 

rural service administration and development planning.45 

International assistance agencies clearly cannot and should not 

make decisions for rational governments. Yet neither are they 

completely passive or neutral participants in this process. Govern

ments are made up of individuals who represent a wide variety of 

interests and ideological commitments. There is no homogeneous, 

mono 1 i th i c view on such fundamenta 1 issues as those represented by 

development policies and strategies. Minority positions may well 

evolve into those of the majority--sometimes over a short period of 

time. Diversity and conflict inevitably exist, political situations 

in many countries are relatively fluid, and new alignments of power 

sometimes emerge very rapidly. International assistance agencies can 

certainly help to support and strengthen such minority positions 

operating within governments if such positions are, as defined above, 

45The fo 11 owing points are adopted from Peter Dorner, "Prob 1 ems 
and Prospects of Multi- and Bilateral Assistance for Agricultural 
Development," statement prepared at the request of United States 
Senate Appropriations Subcommittee on Foreign Operations, June 2, 
1972; and William C. Thiesenhusen, "Rich Lands, Poor Lands--A 
Perilous Gap Between," The Milwaukee .Journal, .March 5, 1972. 
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socially desirable. 

At the very least, such agency heads of their representatives 

must speak out vigorously on vital issues irrespective of what 

individual governments may say or do. This is entirely appropriate; 

the United Nations has on numerous occasions enunciated the principles 

proclaiming full "participation of all members of society" and the 

establishment of "forms of ownership of land and of the means of 

production which preclude any kind of exploitation of man, ensure 

equal rights to property for all, and create conditions leading to 

genuine equality among people. 11 

Still, international assistance agencies are limited in the 

action they can take. Such agencies cannot by-pass national govern

ments to reach and influence directly the people in the receiving 

country. Thus, when channeled through the existing governmental 

bureaucracy, assistance directed at helping the underprivileged may 

often fail to achieve its intended objectives. 

Nevertheless, some possibilities do exist.46 First, if a 

national government is able to muster the political will and overcome 

the forces of presently entrenched interests, international assistance 

agencies should make every effort to help such a government restruc

ture its economic system if this will lead to wider participation. 

Second, international assistance agencies should take every 

precaution to ensure that their efforts--advertently or inadvertently--

46These points are from Peter Dorner and William C. Thiesenhusen, 
"Latin American Rural Development Strategies for the 1970s, 11 prepared 
at the request of the Organization of American States, August 1972. 



- 41 -

do not work counter to the urgent requirements to create more jobs, 

improve income distribution, and elevate the conditions of 1 ife of 

the mass of people at the bottom of present income distribution 

pyramids. In selecting and evaluating projects, these agencies 

should give preference to those which hold most promise for benefitting 

the large mass of rural people rather than the privileged few. The 

social, employment, and income distribution effects of development 

projects should be accorded weight in benefit-cost calculations. 

Assistance should be withheld from projects 1 ikely to lead to increased 

concentration of wealth and income and to greater social inequities. 

To see what social effects various types of loans have, lending 

agencies should attach a research component to some of them with the 

explicit purpose of finding out whether the lower-strata of society 

is in fact benefitting. 

Third, there should be better communication and coordination 

among the various multi- and bilateral assistance agencies and with 

national agencies in any given country. Ideally, such coordinative 

efforts should be made within the country's own planning process. 

There should be sufficient similarity of purpose and criteria so that 

the international assistance agencies are not operating at cross 

purposes. A major effort needs to be made to strengthen the in-country 

capacity for independent research, analysis, and evaluation which 

should precede and accompany all major development programs to make 

certain that benefits reach the poor. 

Obstacles to development are not only or al 1 political. The 
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analytical framework within which development is conceived also bears 

on these issues. Because development is too often equated with growth 

in average per capita output in the economy as a whole, investments 

are channeled to those projects which promise the highest short-run 

rate of return within the present structure of resource ownership. 

And cost-benefit ratios are computed on the basis of the prevailing 

patterns of resource ownership and income distribution. Such calcu

lations ignore the needs and the demand-potentials of the peasant 

sector, whose present low incomes and expenditures carry little 

weight in such calculations. Consequently, rural investments from 

both domestic and foreign sources have favored projects promising 

the highest rate of return within the present structure of demand, 

often emphasizing capital intensive rather than labor intensive 

techniques. This has often been the pattern followed for investments 

in the industrial sector as well as in the commercial agricultural 

sector. 

That this conceptualization and analysis is based on false 

premises has already been explained. The direct relationship between 

investment and productivity (irrespective of the resource ownership 

structure) and the creation of new job opportunities and improved 

income distribution does not exist. In the agricultural sector, 

agrarian reform along with other measures in the suggested new 

strategy for rural development can be key issues in linking invest

ment, productivity, employment, and a more egalitarian income 

distribution. Past strategies often ensured that most of the 

benefits of development efforts accrued to those who opposed 

institutional re-structuring. 
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LAND REFORM AND PARTICIPATION OF THE RURAL POOF. 

IN THE DEVELOPMENT PROCESS OF AFRICAN COUNTRIES 

David J. King* 

The presumption of this paper is that "participation of the rural 

poor" refers to the active and willing participation of rural peoples in 

the development of the nation-state in which they reside. Such partici

pation requires that these people not only share in the distribution of 

the benefits of development, be they the material benefits of increased 

output or other benefits considered enhancing to the quality of life, but 

that they share also in ~he task of creating these benefits. For parti

cipation of the rural poor to be "willing," it is necessary that these 

people consider themselves to be full members of the state and that the 

state recognizes their status as citizens. It also requires that these 

citizens consider the development objectives of the nation-state to be com

mensurate, or at least not inconsistent, with their private objectives. 

Thus the development process has both political and economic dimensions. 

The role of development planner&, officials of nation-states, and 

other people and agencies (including the World Bank) which purport to 

foster the development process, must see the creation of a structure Yhere

by more and more people have opportunities to participate in that process 

*Visiting Assistant Professor of Agricultural Economic~ in the Land 
Tenure Center, University of Wisconsin, Madison. 
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as the objective of programs, projects, and policies they suggest and in

stigate. This may be achieved by providing economic inducements and incen

tives, political and economic security that provide the framework tor new 

opportunities, and by helping people to develop their abilities so that 

they can take advantage of new opportunities. Developmen~ is achieved by 

people able and willing to take advantage of new opportunities to partici

pate in the nation-state economy. What constitutes development for a nation

state should not be defined by a powerful few who either hope or require 

that people agree. It is the participation of the people which shapes the 

development process and substantively defines development of the nation

state. 

It is evident that the majority of people {but not all) who reside 

in what are considered the developed countries of the world are partici

pants in the development process, both politically in that they are 

recognized as f'ull citizens of the nation-state, and economically in that 

they have a job, occupation, or opportunity recogniz~d as part of the busi

ness of the nation-state. Likewise, a common characteristic of the diverse 

less-developed countries of the world is that the majority of their peoples 

are not active participants in the development process. Moat people do 

earn a living, but in a manner that involves only their survival, subsis

tence, and traditional way of life. Unless they are recognized as citizens 

with political rights which are enforceable, there is no security and few 

inducenents for people to use their labor and abilities in ways tha+ eDable 

them to control and pursue those of their objectives vhich are consistent 

with those of the nation-state. 
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Dimensions to Increasing Participation in the Development Process 

Increased participation in the development process ot the presently 

developed countries1 has been a function of two interdependent (both 

equally essential) factors: first, the expansion of the wealth ot the 

nation as a result of the increased productivity of resources through 

improved efficiency and economy in their use, combination, and organiza

tion; second, the creation of property rights and expansion of the scope 

of property to include the expected exchange-value in the future market

ability of anything. 

As is still true today in many LDCs, most people in Britain, U.S., 

Western Europe and other presently developed countries once were concerned 

with scratching out a living with meager resources at their disposal and 

were continually at the mercy of nature. Economic activity ~,as primarily 

based on the mixing of one's labor with the soil and other natural re

sources. From the eighteenth century onwards great strides were made in 

reducing this critical source of debilitating insecurity in the lives of 

2 men. New resources and technologies, and new w~s to combiDe resources, 

especially the potential productivity of the division of labor, were dis

covered, tried, and adopted. Increased productivity of resources released 

human potential and energy from the struggle to subsist to the pursuit 

1
The ideas developed in this section depend heavily on John R. Commons, 

Legal Foundations of Capitalism (University of Wisconsin Press, Madison, 
1923). Commons draws his material from the Anglo-American experien~d -
For an application of Commons' ideas to the broader scope of the agricul~ · 
tural development :problems of the LDCs of today, see K. H. Parsons, "Agrar
ian Reform Policy as a Field of Research," U.S.D.A.-E.R.S. Paper, Washington, 
1962. 

2 
Commons, Legal Foundations of Capitalism, p. 41. 
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of economic expansion and other development objectives. It is the highly 

visible consequences of improved efficiency and new technologies in the 

histories of present-day developed countries that has led many development 

planners and policy makers for the LDCs to concentrate, at times almost 

exclusively, on trying to release the man- nature constraint to the pro

ductivity of resources by attempts to discover and adopt new technologies 

and resource combinations suitable for these countries. 

However, exclusive focus on reducing the uncertainty that comes from 

the low productivity of resources is inappropriate, because a more critical 

insecurity facing man is the possibility of arbitrary intervention in his 

affairs by a person or persons more powerf'ul than himself. Since the major

ity of the people in the pre-development phase of the present developed 

countries had to survive and subsist by dint of their efforts to till the 

soil, it was in the interest of all that rules be developed and enforced 

which prevented a man from benefiting at the expense of another's subsis

tence opportunity. Over time, the customs of the community came to pr~

tect the right of everyone to a subsistence opportunity against the arbi

trary action of others, but by the same token, it became difficult for 

an individual or group to take advantage of opportunities to improve their 

own lot beyond the subsistence level. 

A fundamental change has been the reduction of tuese insecurities of 

life so that the energies and enterprise ot people are no longer primarily 

directed towards survival, and mere subsistence. They can now br. '.1sed 

for an individual's own benefit, so long as one's efforts · do not unrea

sonably exploit or compromise the efforts and objectives of others, and 

are considered consistent with the public interest. Much~ if not most, 
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of the increased productivity of resources ha.a been achieved through the 

enterprise and innovativeness of people who expect the state to back their 

personal claims to at least some proportion of the rewards of their efforts. 

For the majority of the people in the developed countries of the 

Western world, the creation, and widening scope of property rights recog

nized by the state provided the certainty necessary fo~ active and willing 

participation in the development process. Property rights provide persons 

or groups of persons3 with the immunity against the claims from other 

persons, be they private individuals or public officials. 

In most Western countries, the pre-development phase was primarily 

an agricultural one. Hence property emerged first as the rights to the 

physical thing--land. The key to the creation of propdrty rights in land 

is the commutation of indefinite obligations into fi~ed rents and taxes, 

which guarantee that the property holder can use the residuum of his oppor

tunity f'rom rights in land for his own benefit. The property holder has 

the power to enlist the state on his behalf it others attempt to,infringe 

on his rights. 

Property provides the basis of security, liberty, freedom from con

straint, citizenship, and the opportunity for each property owner and 

citizen to participate in both the government and the wealth of the nat ion

state, i.e., in the "commonwealth." 

Property gives the owner both the power to enlist the officials of 

government in one's behalf and a common interest with other pro!,e·.ty 

3Property rights are not vested exclusively in individuals in devel
oped countries; coi'l)orations, partnerships, cooperatiVeEf., unions are all 
examples of collective organizations recognized as legitimate by govern
ment, and owning property according to the rules and procedures establ i shed 
by such collectives. 
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owners in the continuing stability and development of.the state. From 

the perspective of the property owner, the basic principle ot participa

tion in development of the commonwealth came to be: "Let "!.DY person get 

rich in so far as he enriches the commonwealth but not in ~o far aa he 

merely extracts private wealth from the commonwealth."4 F~om the perspec

tive of the nation-state, "the question to be asked is not~ is a pri

vate purpose over and against a public purpose: but, is the private pur

pose also a public purpose, or merely private?"5 The role of government 

in the development of the commonwealth is not that of specifying what · 

people should do, but of setting limits as to what citizens may not do 

in pursuit of their private purposes. Between the are-as an individual 

must avoid there is a zone of private discretion. The pursuit of legiti

mate private purposes shapes the development process and expands the 

commonwealth. 

To attempt to give a :f'ul.l account of how the limited agricultural 

commonwealth has been and can be expanded to become a commonwealth of all 

the people is inappropriate in the context of the top~c of this paper, 

but an outline of the changing scope of the concept o~ property may be 

helpful in explaining the basis of inclusion of the masses ot the people. 

The rent bargain concept of property is of a physical thing and the 

uses it can be put to--i.e., corporeal property. The courts enforce the 

right of the owner to the use of the land and restrain others from tres

passing and from any action that would compromise the power of t~e owner 

4 
Commons, Legal Foundations of Capitalism, p. 227. 

5Ibid., pp. 326-7. 
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to increase the supply of goods and the use-values of the property. 

Although a subsistence farmer may derive security and lib~rty from the 

protection of the physical thing owned, land, modern farmers or farming 

groups produce and sell their products. They produce for the exchange

value rather than use-value of their crops. Land gives them more than 

producing power; it gives them the bargaining power to increase exchange

value. Exchange-value is not corporeal since "it is the market-value 

expected to be obtained in exchange for the thing in any cf the markets 

where the thing ca.nor might be sold. 116 The tra.nsiti.,n in the meaning of 

property from specific things to anything intangible that has exchange

value requires that the transferability and negotiability of assets be 

recognized as legitimate. Legally ·recognized intangible p~operty rights 

have been expanded beyond agriculture so e.s to include all facets of com

mercial a.nd business activity including property that adheres to people 

or persons themselves.7 In the developed countries of the Western world, 

the widening scope of property rights has formed for ~he majority of people 

the basis of the right to share in the commonwealth a.nd of the opportunity 

for active a.nd willing participation in the development process of the 

nation-states in which they reside. 

A critical issue for less developed countries where participation 

of rural people in the development process is limited is the expansion 

of the commonwealth through incorporation into itself of increasing 

6 
Ibid., p. 19. 

7The enforceable rights of labor to pursue an occupation, to negotiate 
the value of compensation, a.nd to enhance opportunity through education 
are examples of intangible property that adheres to the person--personalty, 
and not realty. 
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numbers of people who reside in the country. In the presently developed 

countries of the Western world, it has usually been possible for the parti

cipants in the development process of the nation-state to ~gree tnat it 

is in the interest of the commonwealth that some part of the increased 

economic wealth of the nation be used as the means to create property 

rights in persons who are outside the process so that there may indeed 

be increased participation in the future. Such a policy is in the interest 

of existing participants, especially when a majority of people are outside 

of the commonwealth, because non-citizens may well resent their impover

ished state and, associating it with their exclusion from the commonwealth , 

try to destroy the commonwealth. There is little to lose for those who 

are ex~luded and see no foreseeable change in their status in trying forcibly 

to replace the existing structure of the economy with one that might include 

their participation. 

Some other points need to be borne in mind when increased participa

tion in the development process of Western countries is considered for 

the purpose of throwing light on how to increase participation in the 

development process in LDCs. First, is that the inclusion of people as 

property owners and citizens with opportunities to participate in devel

opment was a slow process, and one that included much struggle, some vio

lence, even revolution and civil war. Although conflict and some struggle 

are probably inevitable for the majority of people in lea~ developed coun

tries to achieve participant status in the development process,~~ many 

of these countries there are reasons to believe that the process of i nclu

sion need neither be so slow, nor be so marked by severe nation-wide r e

volutionary upheavals. Optimism in this regard is based oa two factors. 
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First, because LDCs can adapt and adopt the backlog of skills in organizing 

resources to be more productive and the technologies developed elsewhere, 

there is considerable potential for more rapid expansion of (if not dis

tribution of) wealth in these countries than was possible in Western 

Europe. Second, especially in Africa, but also elsewhere, many of the 

political leaders of less developed countries are acutel.y _aware of their 

responsibility to attempt to represent and act on behalf of all the people 

in their efforts to promote national development; this is a sharp contrast 

to the attitudes of nineteenth-century and earlier leaders in Western 

Europe. 

'I'he second point to be borne in mind when considering the relevance 

of developed country experience is that the majority of people achieved 

participant status as laborers in wage employment and not as owner

operators of farms, nor as businessmen or entrepreneurs. The agricultural 

commonwealth provided relatively limited participation of rural people 

in the development process. However, it did provide the first most impor

tant basis of participation from which others grew. In the less developed 

countries it is to be hoped, and expected, that opportunities to partici

pate in the development process will be created simultA.neously in agricul

tural, commercial, and industrial sectors. In fact, with rapidly increasing 

populations, who -are often aware of the advantages of participation in 

the development process and actively demanding an opportunity to do so, 

it is .essential that opportunities to participate be developed i~ ~very 

sector. Since the majority of people in less developed co1mtries are pre

dominantly rural and rely on their use of land as the basis of their sub-
~ 

sistence opportunity, the land will have to provide t~e ba.s1& both of 
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opportunities to participate in the agricultural development process 

and of · retaining the customary means of subsistence for increasing 

numbers of people for some time to come. 

The final point to be borne in mind in relating developed country exper

ience of increasing participation to less developed countries concerns the 

nature of customary rules of behavior in traditional society, and the way i n 

which they are modified and generalized in the development process. 

In the developed countries of the Western world the establishment of an 

agricultural commonwealth tlirough the col1ll'l.utation of indefinite tithes and 

rents into fixed money rents and taxes led to the gradual disappearance of 

those personal reciprocal obligations to defend each others' opportunity t o 

survive and subsist. The customary institutional arrangements were generalized 

into law which depersonalized and formalized the personel ·reciprocal obl i ga

tions into contractual obligations. 

It is likely that in the less developed countries the creation of oppor

tunities to participate in the agricultural development pr0cess from 

opportunities to suusist will also entail the ·depersonalization of the 

customary institutional arrangements into some form of limited contractual 

agr eer1ents. However, it does not necessarily mean that these depersonalized 

contracts will, or shotL..d be, on an individual basis. If, as in many African 

countries, a tribal lineage group or P;Y.tended family is the customary uni t for 

organizing both the economy and the society, it may well be that the formali

zation and depersonalization of customary institutionF.l a.rrangem~nts into a 

system of rules sanctioned by the nation-state should be based G~ some, or 

one, of these collective organizations. 

It should be emphasized that the concept of land reform proposed i n this 

paper is one that takes as its premise that tl1e customary working rules with 

regard to the u.se, occupancy, and ownership of land incorporated into t he 
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traditional system of land tenure have to form the basis for the new system of 

land tenure. The importance of building on, generalizin0 ; and transforming 

the customary working rules and institutional arrangements when a "'.ew system 

of lu.nd tenure is to be established is exemplified in roost successful land 

reform programs. Land reform that imposes a system of land tenure which 

replaces the existing system by fiat is likely to be alien to the rural 

people and. incompatible with the customary working rules with regard to land 

that they understand and in which they have confidence. Such land reform is 

unlikely to provide the basis of increased participation in the development 

process. 

On the basis of the preceding analysis, four sets of circumstances can c ~ 

identified which create difficulties for less developed countries in increasing 

participation of their poor (and, at present, predominantly rural) people in 

the development process. It is also possible to indicate whether or not 

these difficulties are generally experienced: 

(1) Where the resource base is small in relation to the increasing 

number of people who are trying to eke out a subsistence livelihood 

by using it, use of resources is relatively efficient, and prospects 

for increasing productivity several fold re~ote, the possibility of 

u0ing part of the resource base to provide opportunities for many 

people to participate in the development process are diminished. 

This difficulty is worsened where population is increasing rapidly. 

It is particularly severe in those countries where there is a high 

density of population in relation to land available ~s the basis of 

agricultural subsistence opportunities, and only insignificant non

agricultural enterprises. ... 
Many of the South Asian and Southeast Asia.n countries face 

this kind of difficulty to some degree in increasing participation 
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in their development processes. In many African and some Latin 

American countries there are land and other resources that cou1d 

be used as the basis of agricultural development opportunities 

rather than for subsistence purposes. However, these countries 

will also be faced with the same problem as~ result of rapid 

population increase unless major progress iL made in the next 

decade in getting the development process underw~. 

(2) Participation in the development process may be denied to a 

proportion, even a majority, of the population because a minor

ity in the population controls an inequitable share of the re

source base. The emergence and perpetuation of such inequity 

is frequently based on the inability of those excluded from an 

equitable share in the resource base to enlist the powers of 

government on their own behalf to rectify the situation. The 

powers of government are not used to rectify the situation but 

may reinforce and widen the division between the included and 

the excluded. The typical example of this kind of situation 

occurs in many Latin American countries. 

(3) Part of the population, again sometimes a majority, may find 

it difficult to participate in the development process of the 

nation-state because they have less than full citizenship, even 

though they do have access to sufficient land, resources, and 

other services {e.g., education) to form the potential ~ase 

for participation. However, the use of resources at their 

disposal is a privilege from the state; it may well be subject 
.. 

to restrictions and controls formulated by the state. It is 

• 
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quite possible that public officia.ls may have {wh~t they view 

as} the best interests of the people at heart in their actions, 

policies, and decisions, but there is a.lways ~he insecurity that 

this need not be the case in the future. This kind of difficulty 

of increasing participation in the development process is parti

cularly to be associated with colonial policy. There are few 

clear-cut cases ef this problem left in the world, except perhaps 

for Southern Africa. 8 

(4} Customary working rules and institutiona.l arr~gements may 

support and protect the right of all in the community to whom 

they apply to a subsistence livelihood, but may do so at the 

expense of prohibiting actions that might provide individuals, 

groups, or even the whole community an opportunity to participate 

in the development process of the nation-state. 

8
c1ear evidence that these indigenous populations regard citizenship 

as essential for their participation in the development process has been 
given recently in the case of Rhodesia. The government proposal for consti
tutional amendments that would, over time, give many Rhodesians greater 
participation and weight in policy formation for the nation was rejected, 
largely because the indigenous population was not convinced that it would 
acquire full citizenship. During the interim between commitment of the 
present government to future citizenship status for all Rhodesians sometime 
in the future and the actual realization of that citizenship, there would 
be little recourse for the indigenous population if there was a weakening 
of commitment among public officials who act on behalf of, and in response 
to, the (legally recognized} citizens of Rhodesia. The significance of 
demands for "No Independence before Majority At'rican Rule" is that unless 
the African population receives full status as citizens of Rhodesia with 
the right to enlist the government's powers on its own behalf, berore 
the government of Rhodesia is free to define public policy end public 
purpose solely in terms of what its citizens and their representative 
public officials decide is appropriate, then there is no assurance that 
the African majority population will ever become citizens. Without full 
and secure rights of citizenship, there is little prospec+ ~hat Africans 
will be able, or be willing, to be participants in the development process 
of Rhodesia. 
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As already discussed, many countries must e.lso resolve 

other problems that will limit rural participation in the devel

opment process. It is only in those African countries not as 

yet severely pressed by increasing population, where colonie.l 

intervention did not lead to the destructicn of customary working 

rules and traditional institutione.l arrangements, but where there 

has been very little development of non-agricultural enterprises 

(and consequently limited opportunities for increased participa

tion in non-agricultural development), transformation of agri

cultural institutional arrangements is the k~y problem to be 

resolved for increased participation of rural people in the devel

opment process. 

The role of land reform is most directly to be perceived in the con

text of modifying the agrarian institutional arrangements so that they 

support participation of rural people in the development process. The 

system of land tenure, which defines the interrelationships between men 

in the use and occupancy of land, is the central feature of both the socie.l 

orsanization and the system of econoley' of communities that rely on agri

cultural production as the basis of their subsistence and survive.l. 

The subsequent sections of this paper focus on establishing the need 

for, and role of, land reform and other agrarian reforms that modif'y 

existing tenure systems and other institutional arrangements which presently 

protect subsistence opportunities but impede increased participa~i~n of 

rural people in the development process. The analysis is cast in the 

specific context of African countries, south of the Sahara, where it can 

be shown that this is indeed the major bottleneck to increasing rure.l parti

cipation in the development process. 
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There is little popular demand for land reform in most African coun

tries (Ethiopia may be the major exception). Many African countries do 

face pressing and growing demands from the people for participant status 

in the development process. In order to make the case that land reform 

and/or other agrarian reforms may truly be necessary, three facets of the 

argument are developed to show: 

(a) that there is no prospect of providing oppor~unities to parti

cipate in the development process to all those ~ho now demand, 

and will demand, such opportunities in the future, by expanding 

opportunities to participate in non-agricultural enterprises. 

This is shown in the discussion of how problems of inadequate 

participation in the development process emerged; 

(b) how traditional land tenure systems of Africa do impede increased 

participation in the agricultural development p~ocess through 

the same features that protect rights of all to a subsistence 

livelihood using the land. There is an attempt to show that 

the evolution and change of land tenure systems may also not 

necessarily lead to increased participation in the development 

process;9 and 

(c) the prospects for successful modification of land tenure systems 

through land reform and other agrarian reform measures to increase 

rural participation in the development process. They are appraised 

with reference to the experience of the few countries w~,re this 

has been attempted. 

9 
This is more difficult to show because colonial policy, or the mere 

introduction of colonial concepts of law, may be used to influence the 
evolution of land tenure systems, and vice versa. 
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The Emergence of Demands for Participation in the-Developillent Process 

The development problems and aspirations of the ~ess developed coun

tries first received serious consideration and attention in the early 

1950s. The objectives for development policy, and the most appropriate 

ways to pursue them, established at that time have provided the rationale 

for most development efforts right up to t he present time. Many African 

countries became independent in the late 1950s and early ~96os. The change 

in status led to increased emphasis and urgency for the achievement of develop

ment ob jectives, to be achi eved t hr ough gr eat er comm.it neu~ to development 

polici es s imilar t o those already established prior to independence. 

In the early 1950s it was not anticipated that the increasingly im

patient demands of growing numbers of people in the less developed coun

tries for opportunities to participate in the development process might 

endanger both the development efforts and the stability of these countries. 

These problems have emerged in the last twenty years in many African coun

tries. From Lagos, Nigeria, to Addis Ababa, Ethiopia and Nairobi, Kenya, 

there are masses of people queuing up for an opportunity to enter into 

wage employment in the developing sectors. Many of these masses are pre

pared to risk their minimal secure opportunity to subsist off the land 

by migrating to urban areas where most of the new wage opportunities 

occur. Problems of increasing participation, especia:ly of providing 

sufficient attractive employment for those who actively demand it, have 

become a major preoccupation of development social scientists an~ policy 

makers in many, if not most, less developed countries. 

For the purposes of f i nding ways these problems might be handled, 

it is appropriate to lay out how and why the problems emerged, and why 
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the problems were not anticipated when the basic tenets of development 

policy were established in the 1950s. 

Attention was turned to the development problems of the less developed 

countries as a sequel to the successes of reconstructing Europe following 

World War II. The redeployment of resources (especially capital) by the 

United States for the· reconstruction of Europe under the Marshall Plan 

had performed near miracles in getting the growth process reestablished 

in Europe, and had also incorporated millions of destitute people into 

this process. The mass unemployment and poverty that accompanied a painful 

and slow reconstruction process after the 1914-18 World War were largely 

avoided after World War II. Resources poured into Europe for growth, 

alleviating many equity problems. The benefits from growth trickled down 

and were spread out among the disadvantaged masses. By extension, a similar 

process was anticipated in the less developed countries. Emphasis on growth 

would be compatible with resolving the equity issues. 

What had been forgotten was that, although unemployed and poor, the 

European masses had already been active participants in the economies and 

nation-states of which they were citizens. They had the skills; they 

knew how to get a job in a national economy if one was available; and 

they knew how to protect their rights and properties against the economi

cally powerful. The reconstruction needed was largely in the form ot 

physical infrastructure--social. and institutional inf'rastructure suitable 

for a developed economy was preexistent. 

Only when the failure or· growth to resolve the equity problems of 

LDCs became apparent was there a full realization of the difference in 

tasks between physically reconstructing-Europe, and sociall:y and 

~ .. 



-18-

institutionally constructing a nation-state economy f'l•om one of the less 

developed countries of the world. 

• The second reason that problems created by demands to participate 

in the development process and the benefits of it were ~ot anticipated 

is that in the developed countries gross inequities between those in

cluded as participants and those excluded persisted for generations a.nd 

caused relatively few problems. In the context of the one or two decades · 

it was (optimistically} expected to take for the benefits of growth to 

trickl.e down to most of the people in the less developed countries, it 

was assumed that the majority of people not included as participants in 

the development process would al.so be prepared to wait until a.n opportunity 

to participate was available. In the interim, some of the benefits of 

growth could be used to make their subsistence livelihoods less uncom

fortable. When the time ca.me, people could be provided incentives to 

cover the costs of transfer from the security of their subsistence live

lihood to the opportunity to participate in the development process. 

What was not anticipated was that the masses excluded from partici

pant status would recognize that they had been left out and that it was 

desirable to be included. It has been the failure of gr~wth in GNP to 

provide significantly increased participation in the development process 

combined with this recognition and the subsequent unwillingness to wait 

that has caused problems. It has led to demands for participation in 

the development process, mainly conceived of as the right to reGul ar wage 

employment in urban a.nd commercial sectors, with wagea guaranteed in some vay. 

Economic historians writinr, about the nineteenth-century industrial 

development of Europe have lonG recognized that the abs6rption ·or laborets, 

e.lthough draY"latic in consequences for production, took a long .time. During 

this time, entrepreneurs induced labor into the modern sector at wages and . 
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in conditions incommensurate with the mar~inal productivity of labor. 

Paradoxically, there was both exploitation and opport.unity tor the maaaea 

included into the modern sector. 

The economists of the 1950s recognized that economic dualism existed 

in nineteenth-century Europe and posited it as a possible basis of 

twentieth-century growth in the less developed countries. W. A. Lewis10 

suggested that economic growth could be stimulated by "capitalists" 

(users of reproducible capital who are willing to reinvest their profits 

in further economic expansion) hiring labor at wage rates equal to average 

productivity in the sector where such capital was not used (the subsistence 

sector). Such a wage would be below the marginal productivity of labor 

and would enable the capitalist to accrue greater profits· for reinvestment 

and an even faster rate of capital formation and labor abcrorption. This 

was precisely the mixture of labor opportunity and expl0itation that occur

red in the nineteenth-century industrial revolution in Europe. Just like 

his classical predecessors (of whose work he was explicitly and cogently 

aware), Lewis argued that an economic incentive above the opportunity costs 

forgone may be necessary to persuade labor to transfer from subsistence 

underemployment (primarily agricultural) to capitalist-sector employment. 

It is the presumption that an incentive would be necessary to persuade 

people to transfer into capitalist-sector employment th~.t has been brougJ:lt 

into quest ion during the last two decades in the l ·ess developed countries. ll 

10w.A.Lewis, "Economic Development with Unlimited Supplies of Labor," 
reprinted in A.H.Agarwala and S.P.Singh, eds., The Economics of Under
development (Oxford University Press, New York,-i:961),PP· 400-449. 

llThe work of M.P.Todaro in analyzing the urban unemployment. problem in 
Kenya suggests the serious consequences of continued urban-rure.: ·..rage differ
entials even if the probability of urban wage employment is low. See M. P. 
Todaro, "A Model of Labor r1igration and Urban Unemployment in Less Developed 
Countries," in .American Economic Review, LIX, No. 1 (March 1969), pp. 138-48. 
The . line of reasoning in this paper is not contrary to that of Todaro, but 
places more emphasis on the prospective erosion of su~sistence opportunities 
and present paucity of opportunities -to participate in the development pro
cess while residing in the rural areas ·to explain the persisten-c.e of rural...:. 
urban ·mi3ration when migrants fa.ce semi-p-erma.nent underemployment or unem
ployment in the urban areas. 
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The problem has rather been how to persuade people not to abandon their 

subsistence livelihoods. One reason for this is that the advantages of 

being included in a developed sector hav~ been demonstrated to the excluded 

people of the less developed countries through the very success of developed 

countries. Another reason is that less developed country entrepreneurs 

and governments have found it difficult, for political, social, and humani

tarian reasons, to permit the harsh conditions and exploitation of their 

12 fellow men which occurred in nineteenth-century European development. 

The higher than necessary wage rates enhance the attraction of developed 

sector employment opportunities. A third reason is that ~ unlike nineteenth

century Europe where the livelihood of the excluded was improving modestly 

as a result of both improved agricultural technology and (eventually) 

reducing pressures on land resources, agricultural technological improve

ments and increasing rural incomes in the subsistence sector of less devel

oped countries have been few and far between. 

The recognition of the benefits of inclusion in the development pro

cess by the people and their unwillingness to accept prolonged exclusion 

was bound to create development policy problems. What made the problem 

so acute was the unprecedented and unanticipated rates of ~opulation 

growth experienced by the less developed countries. Ir. the late 1940s 

and early 1950s, demographers were projecting growth ~ates of population 

on the order of 1 to 1-1/2 percent per annum for most less developed 

12 
There are some notable exceptions where exploitation has been severe, 

e.g., the exploitation of labor in plantations, mining enterprises, and 
domestic servitude in Portuguese Africa and South Africa. Harsh conditions 
are more widespread, because the.ir mitigation is more di~ficult to accom
plish where the resource base of a country is small in relation to its 
(growing) population. 
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countries. These growth rates ot population were incorporated into the 

models of development that economists used. Actual growth rates of popu

lation have increased to 2-1/2 to 3 percent per annum. (See Table 1 tor 

average annual populatio.n growth rates in selected African countries.) 

Absorbing all those who demand participant status~& the development 

process is a difficult task. When the population doubles in less than 

thirty years, the task becomes formidable. Fev African countries have 

managed to increase agricultural production at rates significantly greater 

than the rate of growth of population {see Table 1). Although it does 

not substantiate the fact, this is indicative ·of the .. general lack of 

success in the creation of opportunities to participate 5n the development 

process through a~icultural enterprise. It is not su:t'prising that many 

African peoples have come to consider development to be an urban and in

dustrial phenomenon. Participation in the development process is perceived 

to be mainly a question of non-agricultural wage employment. This is the 

impasse because, as Folke Dovring has shown in his historical analysis 

of the changing roles of the agricultural sector in the ~ccupational struc

ture of the developed countries,13 the absolute number of the working popu

lation engaged in agriculture or depending upon it is likely to increase 

during the early stages of the develo}Xllent process. The smaller the ini

tial proportion of total population engaged in non-agricultural occupations, 

the greater the rate of expansion needed, and the more difficult is the 

task of absorbing all the increases in population into Lnn-agricl".l~ural 

job opportunities. 

13
Folke Dovring, "The Share of Agriculture in a Growing Population," 

Monthly Bulletin of Agricultural Economics and Statistics, Vol • . 8 {F.A.O., 
Rome, 1959), pp. 1-11. 
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Table 1. Agricultural, Population, and Production Data for Selected 
African Countries 

Increase in 
Agricultural Increase in Population in Population in 

Production Population , Agriculture Agriculture as 
Percent pe~ Year Percent per Year (ooo) Percent of Total 

1952-4 1959-61 1952-4 1959-61 
Country 1222-61 1261-2 1222-61 1261-2 1220 1260 1962 1920 1960 196~ 

Cameroon 3,2 5.1 1.8 2.1 4368 

Congo (Zaire) -0.l -0.3 2.3 2.1 90841 10945 841 

Ethiopia 2.9 2.9 l. 7 1.9 189002 ~0120 902 

Ghana 5.6 2.6 2.7 2.7 3944 4642 58 

Ivory Coast 5.7 6.4 3.2 3.4 3105 

Kenya 4.5 3.1 3.0 2.9 7821 

Malawi 4.4 4.3 2.3 2.6 20783 27654 3158 923 794 

Nigeria 3.4 o.4 3.0 3.0 46196 

Rhodesia 6.4 2.1 3.3 3.2 3195 

Senegal 5.7 3.0 2.3 2.1 2605 

Uganda 2.7 4.o 2.5 2.5 58295 6870 873 

l 
1947 

21962 

31949 

4
1961 

\959 

Source: Selected data f'rom Annex Table 9A, Africa: Basic Data on 
National Agriculture, and Annex Table lOA, Average Annual Growth of Agri
cultural Production and Population in Developing Countries, in F.A.O., 
The State of Food and Agriculture, 1970 (Rome, 1970). 

84 

·,o 

69 

60 

81 
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79 

75 

75 

91 
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In most of the less developed countries of Africa there was little 

development of an industrial base prior to independence. Consequently, 

only a small proportion of the working population is engaged in non

agricultural occupations i.and most people st~ll depend on e.gricultural 

livelihoods (70-80 percent of the total population depend on agriculture 

in many African countries--see Table l). The relatively small non

agricultural base~ in conjunction with rates of population growth of 2:-1/2 -

3 percent now sustained for over a decade, means that the number of non

agricultural job opportunities would have to expand at the unattainable 

rate of 9-15 percent per annum if the number who must rely on an agricul

tural livelihood or become unemployed is not to increase . Even if there 

is immediate success in reducing the rate of population increase this will 

not be reflected for another fifteen years in the number of new entrants 

to the labor force looking for job opportunities. In Table 2 estimates of 

rates of increase in population and entrants to the labor force, along with 

estimates of the attainable rates of expansion of non-agr.icultural job 

opportunities for Nigeria, are used to calculate maximum agricultural popu

lation size in relation to 1970 agricultural population. Even with devel

opment policy that attempts to maximize the expansion rate of non

agricultural job opportunities, the agricultural p~pulation may well in

crease into the next century, by which time it would be a:oything from 45 

to 200 or more percent larger than in 1970. 

Even if the projected additions to the working population w~0 will 

' 

not be able to find opportunities to participate in the development pro-

cess in industrial and other ·non-agricultural occupations are prepared to 

resort . to their residual opportunities for subsistence agriculture 
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Table 2. Projection of' Extreme Values for Agricultural Population 
in Nigeria 

This table assumes that 70 percent of' the total population was eng9~ed in 
agricultural occupations or dependent upon it in 1970. 

Size of Agricultural 
Year When Agricultural Population Compared 

Population Would with 1970 Size 
r (%) z (%) Reach a Maximum (1970=1.00} 

2,3 4 2009 2,43 
5 1986 1.44 
6 1977 1.17 

2.5 4 2020 3.44 
5 1991 1.68 
6 1980 l.28 

3.0 4 2067 17.59 
5 2007 2.98 
6 1988 1.70 

r is annual percentage rate of growth of working population. 

z is annual percentage rate of growth of non-agricultural job 
opportunities. 

The values of r selected for analysis are the estimates of present 
labor force rates of increase {2.3 and 2,5 percent per annum) and of 
population increase (3 percent per annum) assumed in Federal Republic 
of Nigeria, Second National Development Plan, 1970-74 {~ag<:,s, 1970) •. 

Values for z selected are from two sources. W. A. Lewis, Ref'lec
tions on Nigeria's Ec•nomic Growth, O.E.C.D. {Paris, 1966), estimates 
the maximum rate of .growth of non-agricultural employment in Nigeria 
to be 5 percent per annum. In his analysis, C.R. Frank, "Industriali
zation and Employment Generation in Nigeria," Nigerian Journal of 
Economic and Social Studies, Vol. 9, No. 3 (November 1967), pp. 277-297, 
concludes that, although a major emphasis on non-agricultural job 
creation might enable a growth rate of non-agricultural employment of 
6 percent per annum, 4 percent per annum was a more likely maximum 
sustainable growth rate. 

Table 2 was extracted from D. J. King, "Agricultural Labour :io·orce: 
Tables f'or Analysis of Sectoral Transformation over Time and their 
Use," Proceedings of Seminar on Population Problems and Policy in 
Nigeria (Ife, Nigeria, 1971), This paper includes the method of 
derivation of the figures and further implications of the analysis. 
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livelihoods (usually theirs by right of birth into a land holding group), 

there would most likely be increasing scarcity of land aGd other resources. 

In several countries or regions of countries: .in Africa areas ot land suit

able for subsistence cultivation are being subdivided to ensure that all 

who have a claim on the land can subsist on it if they so wish. 14 This 

involves deterioration of the basic subsistence opportunity and further 

encourages young men to leave the rural areas. There hl-'\F3 ·never been much 

to lose when a young person relinquished his rights to a subsistence living 

in search of urban employment. Yet even this right is subj€ct to erosion 

as a result of population pressure. 

The only po~sibility . of avoiding the inevitable :frustration of in

creasing numbers of people who seek the advantages of particips~ion in 

the development process, but for whom there are no prospective opportun1~ 

ties in non-agricultural occupations, is the transformation of agrarian 

institutional arrangements, including the land tenure systems. The ·failure 

to create modern, investment-oriented agricultural sectors based on the 

participation of people in the rural ·subsistence economies who now use 

traditional systems of farming has been the most critical element in 

development efforts. The importance of agricultural develoinent tor 

overall growth has been recognized because ot the need for ball!lllced sec

toral production if adverse sectoral terms ot trade and structural inna

tion are to be avoided. Hence, the primary emphasis of agricultural devel-

··' 
opment policy has been on attempts to increase production either b3 

14Th· . h . . th lb f N° . ( . . E is is appening in e o areas o 1geria primarily th~ ast 
Central ~tate). Don Thieler, a ·graduate student f'rom the UniverAity of 
Wisconsin, working in Lesotho has reported that land subdivision to pro
vide subsistence opportunities is occurririg:in that country. 
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increasing the scale of production and/or research on ag:-icu1tural innova

tions--seeds, fertilizer, pesticides, and mechanical ~quipment. 

There has been some success in developing technologr and impro~:-i ng 

techniques of production for agricu1tural export commodities. Improvements · 

in coffee, rubber, and oil palm seed varieties adapted tor conditions 

under which they are grown, and improved fungal and pest control of cocoa 

have come from long-standing research on agricu1tural export commodities. 

There was definite colonial interest in these crops, ~nd as most are grown 

as single crops (in contrast to the multi-cropping of many food crops in 

Africa), improvements in their productivity are less difficult to achieve 

than for food crops. The success of increasing the volume i6 production 

of some of the export crops has to be tempered by the dete~iorating terms 

of trade for them and bleak future international. market prospects tor 

their expansion. 

Less success has been achieved in improving the productivity of staple 

food crops in Africa. There have been some recent advances in agriculture 

but, as yet, few accomplishments for most of the basic staple food crops, 

particularly the tuber root crops--yams and cassava (manio~). 

Much of the financing for agricultural development has been spent 

on relatively large-scale production schemes, many of which have been dis

appointments. Some have been major, expensive ~ailures--notabl.y the 

groundnut scheme that was launched in the late· 1940s in Tanzania, the Moltwa 

settlement scheme in Nigeria in the early 1950s~ and Nkrumah's state farms 

conceived in the early 1960s. Emphasis on rur&l .'agricultural. developnent 

schemes during both colonial and post-independence eras iR indicative of 

the pervasive conviction held by many African and coloni&l: administrators 
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and academics that the traditional African subsistence farmer and his small 

holding cannot be the basis of a modern agriculture. Agrieultural develop

ment schemes have been designed as replacements for traditional agriculture. 

More serious than the actual failure of many large-scale schemes--

be they private or public plantations, estates, or ranches--for in

creasing agricultural production is the production emphasis they have 

given to agricultural development policy, while largely ignoring the need 

to tackle the problems of increasing participation in the rural sector. 

The failure has not been merely a misplaced emphasis. The very allocation 

of funds to production schemes that replace traditional agriculture is in

dicative of the evident difficulties of transforming traditional agricul

ture into a moder~, investment-oriented ~griculture in such .a vay that 

increasing numbers of rural people have opportunities to par.ticipate in 

the development process in the rural areas. 
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Development Perspectives of Land Tenure SysteMs in Aft!.£.~ 

To demonstrate that the necessary transformation of existinR systems 

of ap,riculture into modern systems supportin~ wider participation in 

development will require the use of the powers' of the state to modify land 

tenure systens and other institutional arranRements (i.e. , .to instigate land 

reform and other a~rarian reform pro~ra.ms), it is necessary to show that 

traditional land tenure systems in Africa do not suppo~t sufficient 

opportunities to participate in the agricultural development process, and 

are unlikely to do so as they evolve in response to other changes in the 

economy and society. 

Since proposals for land reform should be appraised in relation to the 

custoMary working rules constitutin~ the land tenure system to be modified, 

and from the perspective of the people who would be~atfected by land reform, 

it is difficult to specify what uould be the desirable features of a land 

reform. In the context of this paper, it is also difficult to outline the 

eeneral features of A±:rican land tenure systems which constrain increased 

participation of rural people in the development process without resorting 

to concepts and iC.eas of "land" and "tenure" that are f'o1°eitm to the 

conceptions of' African rural peoples. As Paul l:k>hannon comments: 

Thinkin:>; about land has been and remains largely 
ethnocentric. Although :r:lB.ny investigators have been 
meticulously careful in pointing out that one must not 
use European concepts like 'leasehold' or 'fee simple' 
in describin~ an African situation, rarely has anyone 
p,one so far as to ask what we mean by the terms 'land' , 
'tenure' , and 'ri~.hts' • The notion of land tenure ma~· 
have distorted as much as it has clarified.15 

l5Paul Bohannon, "'Lane.', 'Tenure' and Land Tenure" i~ African Agrarian 
?ystems, ed., D. Biebiuyck (International African Institute and Oxford 
University Press, London, 1963), P· 101. 
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These reservations as to the efficacy of trying to generalize from various 

African land tenure systems have to be borne in mind in considering the 

rest of this paper. 

Features of indiP,enousl6 African land tenure syste:ns that inhibit 

participation in agricultural development. The basic feature of most, 

if not all, indiP-enous African land tenure systems is the T!!Utual inter

dependence of rights in the same land by the individual us~r of the land 

and cotnm.unity or other eroup in which the individual user has sone identi

fiable status. To the extent that all individual righ~s to use land are 

sanctioned and protected by the col'!I!!lunity, and in so far as all land that 

has not been used or has been abandoned is claimed by the co'MI!lUility, the 

land tenure systems are rip,htly considered to be "communal." However, it 

must be reMe~bered that continued rights to use land are held by individuals. 

Individual use-rights to land are established by initial clearance and use 

of the land. Only where a conun.unity or other group is enp;aP,ed in pastoral 

activities are riP,hts to use land (i.e., to ~aze cattle) shared communally. 

These individual use-ri~hts are inheritable. They remain with the initial 

user of the land and his heirs until the land is abandoned. If abandoned, 

the residual interest of the community in the land is reasserted and the 

land reverts back to the coI'l!!lllnity to be held until so~en~e with recognized 

status in the community is granted individual use-rights. 

16The systems of land tenure are described as "indigenous 11 c.o 
distinguish them from systems ann conceptions of lane tenure introduced 
as the result of colonial settlement and/or colonial attempts to 
adrlinister land Matters usinr European concepts. 
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Neither the coJ!ll'llunity nor the individual holder of use-rights in 

land by virtue of status in the community normally has the right to 

alienate land to other persons or communities. The inalienability of 

land protects community or group members' ri~hts to use land by virtue 

of mere rneMbership, but inalienability of land inhibits individua.;Ls, 

extended families, and even entire communities from perticipation in the 

developreent process because inalienability constrains individual investment, 

innovation, and entrepreneurial activity in agriculture, and the rati6n~

alization of land use to ma.xir.ri.ze such activity. 

The rip,ht to alienate land to a person outside of the land-holding 

{n'oup (be it tribe, corporate descent group,17 extended .family or sub

lineage) is prohibited, or only permitted with the consent of a head or 

group of elders of such groups eMpowered to act on behalf of the ~roup. 

Hence. in many African countries there is no fulI~tledged market . in land 

or in ri~hts to use land, the absence of which prevents both the alienation 

of group land to strangers and the reallocation of land to its most pro

ductive uses. With no market in land or land-use rights there is no 

assurance that the (potentially) best land will be used by those who can 

realize its potential productivity and who would thus be willing to purchase 

it at the premium price it would command. 

l7rt is difficult to find a suitable and meaningful expression for 
the p.roup that holds the reversionary rights in land, and the duties to 
allocate and defend rights to use land according to the customs and 
customary workine rules of the group. P. C .. Lloyd, Yoruba Land Law 
(Oxford Univ. Press, Ibadan, Nigeria, 1962), argues that corporate descent 
group is the most meaningful and least misleading term in most cases. It 
implies that there is some group that is identifiable (i.e., it is corporate) 
but not necessarily on any other basis than their coIIID1n!l. interest in the 
rr.roup (cf., community, tribe, clan) and that membership in the group is 
determined by rip.,ht of birth into the i:rroup (i.e., it is a descent group). 
The term "group" in this paper should be construed in terms ·or corporate 
descent ~oup. 
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The inalienability of land inhibits capital formation in agriculture. 

In a rural economy where the principal economic activity involves man 

using his labor on the soil, physical capital stock is likely to be small. 

Incomes are small, savings neRligible, and productive investment is minimal 

unless the farmer can capitalize his existine potential assets. For the 

many African farmers who farm in arable areas the major potential asset is 

land (in pastoral areas cattle nay also be a potential or actual asset). 

For land to become an actual asset, it would have to be both alienable and 

negotiable. ~:'hat bank will grant a development loan on th~ basis of a 

resource that cannot be alienated to the bank or sold to soMeone else so 

that the bank can liquidate its secured asset in cases of default? The 

inalienability of land does protect the African farmer from the loss of 

his rights in land as a result of indebtedness. Even where the f'ruits and 

produce from land are pledged as interest on a loan fro~ a money lender 

(this is col!lIIlon in West Africa), the riP.hts of the pledger·and his family 

and heirs to redeem the pledge remain intact even after generations have 

passed (the situation in Sierra Leone may be an exception). 18 Furthermore, 

the pledgee is unlikely to press any claim to use or dispose as he chooses 

of land involved in the pledge. Such a claim would be tantamount to 

allocation of group land for use by a stran~er (i.e., someone outside of 

the land-holding group) or alienation of the land fro~ the group. Allocation 

18.niere is some indication that pledging of land is becomirg the 
r.1eans whereby land is alienated outside of the corporate descent group 
in some areas of Sierra Leone. See, Richard L. Barrows, "Individualized 
Land Tenure and African Agricultural Development," LTC Newsletter, no. 
39 , Land Tenure Center, University of Wisconsin, Hadison, Jan.-March, 
1973, pp. 12-15. 
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of land for use by strangers is subject to the consent and control of the 

p.roup, and alienation of land to then would be prohibited. 

In areas where land is more suitable for pastoral uctivities the 

individual member of the cotununity rnay he.ve rights to use a piece of 

land for ~rowin"' some of his subsistence needs if the community is not 

continually nomadic, but riRhts to graze are likely to be shared by all. 

The cattle are individually ()'l,med. An individual's security is directly 

related to the number of cattle he owns. With communal. rights to graze, 

there are few, if any, incentives for an individual to iimit herd size in 

the interest of protectinP, or conserving carrying capacity of the r,razing 

land. 

Succession and customs vary considerably a.monp, the various African 

tribes and nations. As already noted, riP,hts to use land are usually 

inherited in accordance with the general succession rule~ foll°"red. 

Descent claims may follow matrilineal, patrilineal, or covnative lines. 

However, there are few African exa.mples of -prirno~eniture or other 

arrangements whereby the (landed) estate would be reserved for a single 

heir selected on the basis of his (or her) status or powers among his 

(or her) siblinRs. The only me.jar exception to this would appear to be 

in Iboland where land is inherited by the first son or the eldest male 

sibline: with an interest in farminR. Even in this case, the inheritor 

is responsible for providin~ his siblings with a livelihood,even of 

providing them ,,d th land to farm. l9 

l9see p-p. 41-2 especially of W. P. Huth, "Traditional Iristitutions 
and Land Tenure as relatec to Agricultural Develonment among the Ibo 
of Eastern Ni~eria, "Research Paper no. 36, Land- Tenure Center, 
University of Wisconsin, 1969. 
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Far More tY"Pically. where ri~hts to use particul~ pieces ot 

land are inherited a.lon~ matrilineal or patrilineal lines, there is 

equal division between each of the sons/siblin~s, or equal parts to each 

wife with sons'siblin(!'s and subsequent equal division anonr; these sons( 

siblings. '·There co~ative descent claims are recognized, actual division 

amon~ claimants is likely to be far more fluid since the ilwnber of potential 

claimants is likely to increase p,eornetrically with each successive generation 

back that ancestry is claimed. 

In ~eneral, if land is inheritable and does not revert back to the 

older co~orate descent group for redistribution, then the rip,hts are 

dividen so tha.t all descendants of the deceased are provided the basis 

for subsistence. If a descendant (e.g., a wife) does not share directly 

in the allocation of land,then one or more of those who do (e.P,., her sons) 

will have the specific obli~ation to ensure that his or her subsistence 

needs are cared for. 

In creatinr. security of at least a subsistence opportunity from the 

land for everyone, the possibility of one or more descendants consolidating 

sufficient land for afn'icultural investment and development purposes is 

linited. Even if co-ovners can be persuaded to give up their land to those 

who intend to farm, there is little likelihood that both residual claims to 

the land itself and income derived from it at a later stage, can be extin

guished. The inheritor faces either the insecurity of tenure of a later 

claim to share in the use of land or the obligation to provide fo.1.· an 

extended family from the ~ains of his enterprise. 

;)here lineaP,;e is recognized both :patrilineally and matrilineally, 

the nu.~ber of interested claimants may well be related to the extent of 
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what is to be claiMed. There is no point in pursuing a small claim if 

there are other claims on the basis of other branches of the family tree 

that mir,ht be 'Pursued, particularly since pursuit of claims involves 

both time and energy in te:rt'lS of participation in. lineage affairs. Hence, 

excessive fragmentation of land holdings is less likely to occur in 

comparison with situations where siblin~s have claims on a single lineage. 

However, insecurity of tenure may be increased since the extended family 

may well become co-extensive with the corporate descent group and thus 

clai~s to a share in individually inherited land for subsistence purpose 

may come from any member of the corporate descent group. This seems to 

be quite a problem in Northern Ethiopia where demands to use land that 

are based on genealogical relationships may be reco~ized even if obscured 

by ~enerations and complex siblin~ ties. 20 

There are few countries or even regions in Africa where there is 

so general a shortage of cultivable land that the right of everyone to 

a subsistence livelihood based on the ri~ht to use land has been eroded. 

However, there are many land-holding corporate descent groups who have 

insufficient land to Meet the subsistence needs of their pArticular 

member§_, while other such groups have cultivable but uncultivated land 

that has not been used at all or has been idle for lo~P, periods of time. 

Most African land-holding corporate descent groups do permit 

allocation of land for use by "strangers"--where strangers are anyone 

20see Alemse~ed Tesfai, "Communal Land Ownership in Iforthern 
Ethiopia and its Implications for Government Development Policies" 
(forthcoming Land Tenure Center Paper). This paper ir.dicates that 
in Northern Ethiopia both excessive fragmentation of l':.ol,.d:tngs and 
insecurity of holdin~ resulting from recognition of claims based on 
distant p.eneoloP,ical ties are evident. 
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participating in the economic (and/or social) activities of a descent 

group in which they have no claim or status by right of birth. In f~ct, 

• the accommod·ation of strangers enhances the power and prestige of the 

group. It is a common practice to permit the heirs of strangers to 

inherit rights to the land and become ipso facto new members of the corporate 

descent group. However, at least the initial settler--"stranger"--is 

usually constrained in his use of land. He has to reco~ize that the 

land is ind~ed that of the grantee des~ent group. This is done by the. 
payment of a tr.ibute to the desc·ent group. · If he pro7es to be socially 
unacceptable, even un·acceptable by his very economic euccess , he can be 

asked to leave a:f'ter he has harvested his current crops or immediately if 

compensation for his current crops is paid. In order to prevent a stranger 

from being able to retain status in a community on the basis of land use of 

a long-standing nature, strangers Ill8¥ be constrained from growing permanent 

crops (e.g., Nigeria--cocoa). A stranger may also be limited in the amount 

of commercial cropping he can do since the grantinP, group may believe 

(correctly) that compensation to a stran1ser would be . pr·ohitri.tive. Likewise, 

stranger participation in land improvement schemes, e.g., ;i.rri~ation, mey 

be prohibited. 

In r,eneral, there are ways that the needs of strnngers for land 

to use can be accomodated, but the process of acceptance and constraints 

to full status within a corporate descent group severly inhibits the 

major redistribution of rights to use land that would be necessary to 

rationalize land use on a national scale. Even more important i s that 

the opportunity for strangers is primarily a subsistence opportunity. 

Agricultural investment opportunities and thus agricultural development 

have to be based on the particular members of corporate descent groups 

and their ri~ht to use the land of their group. 
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In summary, traditional land tenure systems in Africa do protect 

the interest of corporate descent ~roup members to a subsistence 

livelihood by secure rights to use the· land. In order to protect the 

P,roup MeMbers' rip,hts to this subsistence livelihood from group land, 

it is usually necessary to constrain the voluntary or involuntary 

alienation of land to stran~ers or stra.np,er groups. In doing so, 

opportunities of entrepreneurial, innovative, and investment-oriented 

agricultural enterprise by the group are inhibited. To transform the 

system of institutional arrangements so that farmers or P,?-oups of 

farmers can participate in the agricultural development process of 

the nation-state, either the broad purposes and interests of the corporate 

fµ'Oup with respect to land will have to be accommodated to the wider 

development purposes of the nation-state, or the residual powers of the 

group will have to be extinguished and the security of opportunity for 

the individual user of land provided through the powers of the government 

in some other manner (it would have to be in some res~ects comparable 

to the present protection for such a chan~e to be acceptable). 

It is very difficult to formulate rational agricultural developnent 

policies for a nation-state when the institutional arrangements for use 

· of land are founded on locally based corporate descent groups vhose 

historical focus has been, and still is, the security of al.l members to 

a subsistence living through use of the land of the P;roup. 

The effects of pressures for change on indigenous At'rican le.nd 

tenure systens. Indigenous land tenure systems in Africa have come 

under pressure for ch!Ulge from three sources: 
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(i) the effects of increasing agricultural population; 

(ii) the impact of European settlement and philosophy of administra

tion during the colonial period; 

(iii) the expansion of agricultural markets and investment opportunities. 

The effects of each of these factors vary from country to country, 

both in relation to their particular significance, and also according to 

the nature of the system of agriculture and the historics.l accidents that 

make up the past heritage, current situation, and future possibilities in 

each country. However, in this paper the impact of each source of pressure 

for change will be considered separately with a view to determining whether 

the changes in land tenure systems that result support or constrain 

opportunities for increased participation of rural people in the agricul

tural development process. 

(i) The Effects of Increasing Agricultural Population ou Indigenous Land 
Tenure Systems 

As agricultural population increases, land is used more intensively. 

Such increased intensity of land use has to be reflected in the land 

tenure arrangements. When land is plentiful it can be used extensively, 

until soil fertility is depleted. Then the village or group would move 

in entirety to start afresh on a new site. With such a shifting culti

vation system of farming, where a group might never return, or return 

only after a generation or two, there could be little possibility or reason 

for a land-holding group to claim, and try to protect its rights to, a· par

ticular area of land. Likewise, individual or family claims to use a 

particular piece of land and derive benefits from it could only have t~ansi

tory significance, i.e., during the period that land has been prepared and/or 

crops are in the . ground but not harvested. 
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Such shifting cultivation was once prevalent throughout the savannah 

zones of Africa and anywhere that clearing of land is not a. maj.or under

taking (a.sit is in the forest zones). True shi~ing cultivation practices 

are now found only in areas suitable for grazing where semi-nomadic peoples 

(e.g., the Masai of Kenya and Tanzania) move with their cattle but remain 

in one place long enough to grow a few crops for their own consumption. 

Even in pre-colonial periods,shifting cultivation had been replaced 

in many areas with some form of recurrent cultivation as a wa.y of meeting 

the need that land be more productive a.nd thus support more people. Under 

recurrent cultivation land that is depleted is still abandoned and allowed 

to revert to bush or a state of natural vegetation; how-e-ver, the land

holding group does not migrate but merely clears and farms some other areas 

of land accessible from the same village or settlement. Even though recur

rent cultivation may involve leaving land fallow for many years until the 

bush fallow land is only distinguishable from uncleared land by a trained 

eye, it usually constitutes an increased intensity of land use because of 

the limitation of accessibility of fresh land from the existing village 

or settlement. 

In time, with increased population and demand to use land, the land 

is likely to be used more intensively by reducing the period that land 

lies fallow to recuperate its fertility naturally,right up to the point 

where land lies fallow perhaps one year out of two or three--i.e., a 

rotational system of fallowing. 21 

21Ester Boserup, The Conditions of Agricultural Growth (Aldine Press, 
Chicago, 1965), describes the wa:ys in which increased agricultural popu
lation leads to changes in the system, and increased. intensity, of land 
use in situations relevant to tropical African conditiona. She also relates 
systems of land use to the features of land tenure systems that support 
them. 
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The existence of a recurrent cultivation farming system based on settlement 

by a group in a specifi~ location almost requires that the claims of that group 

to use the land, let it lie fallow, and then come back to use it again. be de

fended and recognized against competing claims of other land using groups. As 

land is used more intensively, or rather more frequently, it becomes both more 

important and easier on the grounds of recent use to substantiate the rights of 

a community to continued use of particular lands. 

Just as descent group rights gain significance as permanent settlement and 

recurrent cultivation become more important, so may the rights of an individual 

or family within the descent group become more important as the period that land 

lies fallow declines. If land reverts completely to its original state before 

it is used again, and especially if land clearing is a communal task and obliga

tion, an individual has little incentive to try to claim a particular piece of 

land for recurrent cultivation by himself and his heirs. As land returns to 

cultivation more frequently, so will the previous uses or abuses of land be re~ 

fleeted in .the productivity of land upon renewed use. Thus it becomes important 

that an individual can claim a particular piece of land for his exclusive use. 

In fact, the right of a man to the fruits of his labor is generally recognized 

in most African indigenous land tenure systems. A man and his heirs will return 

to the same pieces of land which have been claimed by rights of initial clearing. 

The land will be theirs as long as it continues to be used. If it is abandoned, 

it will revertto the land-holding group from which came the original grant of 

land. Land that is lying fallow is not considered to be abandoned. 

As land is used more intensively increasing significance attaches to the 

rights and obligations of both the land-holding groups to the control and 

defense of lands aeainst others, and the rights of group members to claim use 

of land by virtue of birth. A corollary of the increased significance and value 

of usufructuary rights to land by virtue of birth is a hardening of attitudes 

towards, and terms under which, "strangers" acquire usufructuary rights to land. 

If a land-holding group does not claim a specific piece of land (as 

under shifting cultivation), or there is much land that is claimed by the 
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group bu1'will not be used in the foreseeable future, then strangers are 

likely to be granted rights to use land as long as they agree to recognize 

the status of the granting community and conform to its way of lite. At 

this stage, a stranger represents e.n increase in the corporate strength 

and authority of the group in defending group claims to its crops and land. 

If most or all of the land under the corporate co:.itrol ot a land-holding _ 

descent group is used or claimed by members ot the group, there is leas 

likelihood that a stranger will be granted rights to use land. At this 

stage, the rights of one group in relation to the claims of another are 

likely to be well substantiated, and thus little benefited by increased 

numbers in the group. Also, there is unlikely to be much land t hat can 
l 

indeed be allocated to strangers. Officials with the power to allocate, 

who are also regular members of the group, are likely to foresee the 

tuture needs of their own family and other descendants of members in the 

group. Hence, increased difficulty in acquiring land and restrictions on 

its use to prevent permanent claims to use (e.g., restrictions to use for 

annual food crops, or use for a specific limited period} a.re experienced 

by strangers as they approach groups with increased population in re1ation 

to land available tor use. 

Rationalization of land use between corporate desce~t groups by the 

assimilation and a.doption of strangers into groups that have land to spare 

becomes more difficult to sustain as population increases and land use 

becomes more intensive. 

In summary-, as agricultural population increases, intensity ot land 

use increases. Increased intensity of land use is based on permanent 

settlement and claims by corporate descent groups to particular areas ot 
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land. The extent and authority of the claims of the land-holding group 

to land for the exclusive use by members of the group take on increasing 

significance in the face of growing agricultural population. Members of 

the land-holding group rely on the authoritative power of the group to 

protect their right to use land to the exclusion of strangers who might 

also hope to establish use-rights. As the area of group l~nd that has not 

been claimed by individual members through initial clearance and use de

creases, the importance of the authoritative powers o~ the group for the 

protection of the right to a subsistence livelihood inc~eases f'u.rther. 

This is reflected in a hardening of attitudes towards use of land by 

strangers. Once most or all. of the land of the group has been aJ.J.ocated 

to individual users of the land. the importance of group a·..ithori ty and pro

tection of the right to a subsistence livelihood by right of birth into 

the group is diminished. Individuals who have land to farm can support 

their claims to continued use directly by this use. New members of the 

group must look to inheritance of some share of family lands and not to 

the land-holding group in order to acquire rights to use land. Many of 

the restrictions on the alienation of group land designed to protect the 

rights of future group members to a share in the group land become redun

dant. The critical feature of the land tenure system then becomes how 

rights to use family land are allocated and inherited. 

The problems of the exhaustion of group land and the subsequent ero

sion of the opportunity to a subsistence livelihood have been fp cf:d in 

few areas of Africa. This is fortunate because when this stage is reached 

it is exceedingly difficult to create opportunities for rural people to 

-participate in the agricultural development process without at the same 



time extinguishing the rights of others to use land that is the be.sis ot 

their subsistence livelihood. As noted earlier, this is the situation that 

prevails in many South Asian and Southeast Asian co~tries. While there 

is still some unclaimed land available, there exists the potential for 

the transformation of the traditional land tenure system so that opportuni

ties to participate in the agricultural development process exist side by 

side with agricultural subsistence opportunities. 

The possibilities for such a transformation of agricultural opportuni

ties rill not last for long with the current rate of population growth 

and limited pos~ibilities for the expansion of opportunities to partici

pate in the development process of the non-agricultural sectors of the 

economy. The fact that young people are leaving the rural areas in search 

of industrial and commercial sector wage employment, often with the support 

and encouragement of their farmin~ parents,22 is indicative of the fact 

that the likely erosion of agricultural subsistence opportunities in the 

near future has been anticipated. 

(ii) The Consequences of Colonial Intervention and Administration 

The history of European conquest and colonization of Africa is very 

complex. In the late nineteenth century just about every major European 

power was involved in the "Scramble tor Atrica." It :ls easier to enumerate 

those countries where there has been little or no significant European 

22The commitment of farmers and other rural people to the education 
of their children in many African countries is remarkable. Farmi:ra will 
use windfall cash gains from sale of crops and even go into debt to pay 
for their childrens' education. However, if pressed to explain what they 
expect this investment in education to achieve for their children, the 
anS"Wer will frequently be of the form, "To give them &n opportunity to get 
out of agriculture, so that their lives might be different from my own." 
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colonization (probably just Ethiopia and Liberia). It is impossible to 

consider the impact of all the different colonial powers on the land tenure 
• 

systems of the countries colonized. Hence, in this paper. analysis is re-
' 

stricted to some comments as to the effect of British and 1l'rench adminis-

trations on indigenous land tenure systems. 

The consequences of colonization for the land tenure systems of various 

parts of Africa vary according to the different colonial power, its ration

ale for colonization, and its philosophy of colonial adminsitration. 

There have been two major rationales for initial conquest with signifi

cantly different consequences for land tenure arrangem~nts: 

(a) Colonization for purposes of colonial settlement. This occurred 

primarily in the cooler highlands of East AfI'ica and temperate 

climates of Southern Africa. Even where settlement only followed 

initial failure to find exploitable mineral deposits, such settle

ment did involve the displacement of African peoples from some 

of their lands a.nd the introduction of European concepts of land 

law and administration. 

(b) Colonization for purposes of stabilization and expansion of 

trade. Much of West Africa was considered unsuitable (largely 

for health reasons) for European settlement at the time that 

much of the African colonization occurred. 

British administrative philosophy in its Af'rican colonies, both those of 

East and West Africa, was deeply influenced by the "indirect rulP ' philosophy 

of colonial administration articulated and put into practice by Lord Lugard. 23 

23L d L f. . • or ugard was the irst colonial governor of the Protectorate of 
Northern Nigeria. He articulated the indirect rule principle of his admin
istration in Lord F. J. D. Lugard, The Dual Mandate in British Tropical 
Africa (W. Blackwood and Sons, London, 1922). 
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In West Africa, where conquest24 and colonization was undertaken 

primarily for the purpose of stabilization of trade, the British saw few 

benefits in replacing preexistent internal administrative arrangeme~ts 

and considerable costs in terms of administrative and bureaucratic talent 

in trying to do so. 

As long as indigenous populations responded to the metropolitan vent 

for surplus, stabil,ized political conditions, and provision of transpor

tation infrastructure to evacuate export products, there was little reason 

to upset traditional or preexistent social and political arrangements. 

Sovereignty was claimed for the British crown but the judicial, executive, 

and administrative powers that would make such sovereignty operative were 

delegated to traditional authorities. For example, in both Northern Nigeria 

and Southern Nigeria, the customary rights in land were r~cognized, the 

rights of traditional rulers and delegates of such righta were reaffirmed 

and even strengthened by explicit British recognition of their often cloudy 

authority, and traditional judicial authority, philosophy, and procedures 
• 

left untouched in matters concerning land, the family, and the community. 25 

24
In the Gold Coast (now Ghana) the rights of sovereignty established 

by conquest (or its fiction) were never followed through because of a 
treaty agreement made with the Ashanti in 1844. This he1.d the interesting 
consequence of ma.king the British administration powerless in matters .of 
land and thus unable to take on the task of defending customary land law 
and institutional arrangements as they did in Nigeria and elsewhere. 

25
This worked reasonably well in Northern Nigeria and el.sewhere where 

there were traditional authorities in whom authoritative power 1;a3 cus
tomarily vested. It did not work so well in Southern Nigeria where chiefs 
and elders have roles as trustees and advisors rather than as sovereign 
authorities of the community. The creation of "Warrant Chief's" in Ibqland, 
who were given judicial authority by the British in m&tters or local govern
ment, was . bitterly opposed because the powers of these cjd.efs were quite 
alien to Ibo customary procedures. In Iboland, there ha.cl been no single· 
recognized judicial authority. 
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One consequence of the application of this indirect rule . philosophy 

of administration was the reinforcement or the existing ayatem ot land 

tenure that resulted from the recognition and treezing ~r the systems or 

rights in land that existed at the time of colonization. At the time, 

this had the advantage of preventing the alienation of customary rights 

in land to non-native people. It has had the subsequent disadvantage of 

removing the initiative for the change in systems of land tenure from the 

nation-state and leaving this power with traditional authorites, where 

conceptions of development must,at least,be local. It vill need the ini

tiative and powers of government to modify land tenure systems so as to 

serve the needs of development of the nation-state. The independent govern

ments of former British West Africa have found it difficult, and are often 

reluctant, to assert the powers of government over those of traditi9nal 

local authorities in matters pertaining to land administration. 

In British colonies of East and Southern Africa, where there was ex

tensive European settlement, the indirect rule philosophy was applied ~nly 

to the indigenous populations. The consequences have been very different 

because this philosophy was supplemented by a philosophy of "non-competing 

groups." In order to retain the attractiveness of oppoTtunities for Euro

pean settlement, the indigenous populations were not encouraged to take 

advantage of the new markets. In fact, they were discouraged from doing 

so by the colonial and tradiJ?,S company practices of allocating reserve 

areas for indigenous populations that were either not suitable fJr i nten

sive cash crop production and/or were isolated from transportation facili

ties for evacuation of products. The limitation of opportunities of the 

indigenous population to become cash crop farmers provided the possibility 
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of a cheap and eager labor suppiy for European enterprises--both agricul

tural and mining. 

Hence, although indigenous tenure systems and land administration 

arrangements were protected in the reserve areas, the expectation was 

that the indigenous population would not participate in the agricultural 

development process. The philosophy, or rather rationalization, behind 

this position was that indigenous populations could not compete, i.e., 

that the cultural and social organization and the aspirations of these 

peoples were such that they would not respond to economic incentives and 

26 
technological opportunities inherent in a ca.sh crop economy. 

The difference between British West Africa and East Africa in the 

handling of indigenous land tenure systems is not merely that a lot of 

the best land was expropriated for settler use in East hfrica. More im

portant is that the indigenous land tenure systems were retained in West 

Africa with the assumption that the indigenous peoples could, and would, 

respond to agricultural development opportunities, whereas in East Africa 

they were retained with the assumption that the indigenous population was 

incapable of competing effectively with Europeans, and, therefore, the 

basis of subsistence opportunities should be retained and protected. 

In practice, British colonial governments in both Ea.st and West Af'rica 

found it difficult to take the initiative to modify the land tenure systems 

for agricultural development purposes. The very existence: of land reserved 

for colonial settlement, usually subject to British law and conre! tions 

26A d .f . . . goo, i depressing, account of the rationalization of this posi-
tion by successive colonial governments in Rhodesia is given ·in M. Yudel.man, 
Africanson the Land (Harvard University Press, Cambridge, Mass., 1964). 
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of land tenure, in East Africa seems to have led to some changes in ; or 

at least cha~ges in conceptions of, indigenous land tenure systems. By 

the 1950s the Kikuyu of Kenya had already developed p~actices for the sale 

and purchase of land in order to help land consolidation . These practices . 
were incorporated into the Swynnerton Plan27 that included a recognition 

of individualizeQ land tenure rights, where formerly the government had 

felt obliged to recognize the existing communal land tenure system. 

I~ East Africa, the end of British colonial rule and the departure 

of many settlers provided further opportunity for the establishment of 

new systems of land tenure for purposes of agricultural development on 

the land that became vacant. The practice was to either convert the 

former estates into government-managed settlements or distribute the land 

on the basis of traditional egalitarian principles and need among indige

nous groups (e.g., both these elements were included in the Mi11ion Acre 

Resettlement scheme in Kenya). 

Most of the French colonies in Africa were in West Attica (Madagascar 

is the principal exception). As a result, there has been little French 

colqnial settlement in Africa. As with the British, the aim of coloniza

tion· was to stabilize and expand trade in primary commodities. French 

colonial administrative philosophy is often characterized as "direct rule," 

but this may be misleading as it has been used primarily to contrast the 

French colonial philosophy with Bristish "indirect rule" philosophy in 

27Kenya, A Plan to Intensi the Develo ment of African A iculture 
in Kenya (Government Printer, Nairobi, 1955. Full details of the Plan 
and its consequences are to be found in B. K. Herz, Land Reform in Kenya, 
A.I.D. Spring Review of Land Reform, 2nd edition, Vol. ~X (Washington, 
D.C., 1970). 



-48-

West Africa. Just as was done in most of British Af'ric\• the French recog

nized traditional administrative and executive authoritiet with respect 

to internal matters, including land administration. '1'%-&ditional rights 

in land of the indigenous populations were affirmed, and alien settlement 

discouraged. The principal difference between British and French philo

sophy lay in the French imposition of juristic and administrative concepts, 

standards, and procedures on the indigenous systems. The French codified 

system o~ law does not have provision for incorporating customary arrange

ments of the people into the law. Hence, European concepts of "land," 

"title to land," and entailed "rights in land" were imposed on the cus

tomary concepts. It was thus inevitable that France had to become more 

directly involved in the administration of her colonies. The necessary 

reinterpretation of traditional concepts and the establishment of judicial 

and administrative institutions to implement them led France to deeper 

and ~re comprehensive involvement in her colonies. Even after inde

pendence, French West African countries at their administrative centers 

still appear to be European in a way that is not true of ex-British 

1 . 28 co on1.es. 

Even though rights in land are frequently a little contused in former 

French colonies, one advantage of their using French concepts with respect 

to land is that it led to the emergence ot public domain and private do

main lands. Where customary land law is valid it is difficult tor the 

state to assert its powers, but in the public and private domai~ r..reas, 

28 
This ma:y be because the French colonies have al~s been considered 

more of an extension of the metropolitan country than is the case of the 
British colonies. Even in the nineteenth century, it w~ possible for 
educated Africans to attain French citizenship. 

_( · 
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subject to French law, it is possible for the state to assert its inter

ests directly without having to confront traditional authorities on land 

matters. Whether this will prove to be a significant advantage in insti

gating land reform measures for the purpose of increasing participation 

of rural peoples in the development process remains to be aeen. 

In summary, the general impact of colonial intervention on indigenous 

land tenure systems of Africa has been minim.al. In most independent African 

nations traditional egalitarian distribution of rights to use land of 

indigenous groups has remained intact, or has been sufficiently restored, 

to protect the rights of the existing populations to at least a subsis

tence livelihood by mixing their labor with the land. Colonial adminis

trations did little, if anything, to modify the indigenous systems of 

tenure to make them more suitable for agricultural development . or the 

increased participation of rural people in the agricultural development 

process. In British Africa, the recognition of customary authorities 

with respect to indigenous land use may well have created extra difficul

ties for the assertion of the states' powers over land for purposes of 

promoting agricultural development. 

(iii) The Effect of Market and Investment Opportunities iu Agriculture 
on Land Tenure Arrangements 

An argument that is frequently cited in opposition to the case for 

land reform in African countries is that whenever new market and invest

ment opportunities for indigenous agricultural enterprises arise, +'!len 

customary institutional arrangements and land tenure systems will be 
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modified so that farmers can take advantage of these oppqrtunities. 29 

Two issues have to be considered here: whether modifications of lan~ 

tenure arrangements do evolve so that farmers can take advantage of new 

opportunities for agricultural enterprises, and if so, a.re the consequences 

desirable in the context of the need for increased participation in the 

agricultural development process? 

In general, indigenous land tenure systems have been· modified so 

that those farmers with rights to claim use of land ca.n take advantage 

of new cash crop market opportunities. For members of land-holding groups 

which have land that has not been claimed and used for subsistence purposes, 

it only requires that extra land be allocated beyond that which would 

normally meet individual needs. An additional, more significant change 

in land tenure arrangements is needed if the cash crop to be planted is 

also a permanent crop. The market opportunities providad by permanent 

tree crops tend to reinforce the claim of the individual farmer who is 

using the land as opposed to the corporate descent group from whom he has 

secured the rights to use the land. First, the land do~s not periodically 

fall into non-use status every three or four years. While fallow land 

is typically regarded as occupied and not abandoned, land that lies fallow 

for longer than is strictly necessary for the soil to recoup its natural 

fertility is surely vulnerable to reclaim by the land-holding group, espe

cially if other members of the group wish to assert their rights to use 

the land. Once established, tree crops, especially cocoa, requ~r~ little 

29 . 
For a statement and defense of this position with respect to Nigeria, 

see Consortium for Study of Nigerian Rural Development, St~ategies and 
Recommendations for Ni erian Rural Develo ent l 6 8.2., C.S.N.R.D. Report 
No. 33 East Lansing, Mich., 1969, pp. 28-31. 
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care beyond periodic weeding for an individual to get some yield from 

the trees. Further, the trees themselves provide clear evidence for 

thirty years or more that the land has not been abandoned. 

A more critical test of evolution of land tenure arretlgements, so 

that farmers can take advantage of new market opportunities, is whether 

strangers can acquire land use rights to grow cash crops, and if so, under 

what conditions. There is no unequivocal answer to thia, for the treat

ment of requests by strangers for land to grow cash crops differs greatly 

with the situation and the circ~tances. At one extreme, some land-holding 

groups in Yorubaland of Western Nigeria restrict strangers, particularly 

if the strangers are not Yoruba, ~o growing food crops 9 thus preventing 

strangers from establishing long-term holds over the use of land. At the 

other extreme, in Ghana, early in the twentieth century, small family groups 

were able to migrate from their own lands (unsuitable fur cocoa) and, as 

strangers, purchase from sub-paramount chiefs and others with control over 

land allocation sufficient land suitable for cocoa to cover the settlers' 

needs and capabilities to plant cocoa then, and to expand their holdings 

30 
in the future. 

Migrants from. one part of Yorubaland to another have been an i1npor

tant ele~ent in the expansion of cocoa production in Western Nigeria. 31 

However, in this case the "stranger" cocoa. farmers remain tenants-at-will 

30Polly Hill, Migrant Cocoa-Farmers of Southern Ghana: A S".;i,.dy in 
Rural Capitalism (Cambridge University Press, Cambridge, England, 1963). 

31 
For an acco~t of this migration and its significance for land 

tenure systems, see Sara Berry, "Migrant Farmers and Land Tenure in the 
Nigerian Cocoa Belt," Land Tenure Center Paper No. 79 (tTniversity of Wis
consin, Madison, 1972). 

• 
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of the group that granted them the rights to use the land. The claims 

of strangers to continued use of the land are not in danger (it would 

cost the land owning group too much in compensation to ·exti4guish the 

claims to the land by the strangers), but the tribute (ishakole) that 

strangers are asked to pay in recognition that the land ~sed is not their 

own but that of the granting group is taking on the characteristics of 

rent. Rather than being a token amount or gift, the ishakole is increased 

to reflect the value of the crops grown on the land. Payment may even 

be in terms of physical amounts of the crops grown (e.g., one or two bags 

of cocoa), or their monetary equivalent. These payments are frequently 

adjustable according to a farmer's success and changing values of crops 

f'rom year to year. The farmer is paying a "rent" in the sense that pay

ment reflects current use-value of the land, but this rent does not give 

him the security that a fixed payment decided in advance, perhaps con

tractually, would provide. · Land is still used by strangers by ri3}lt of 

privilege from the land-holding group rather than by right of demana upon 

fulfillment of fixed contractual obligations. Furthermore, these privi

leges are still personal to the grantee. They cannot generally be trans

ferred to another person or stranger. Only if what is to be charged as 

rent is specified, the legality of the contract is recognized by some 

authority, and the rights and duties of the parties to the agreement 

are sufficiently impersonal to permit transfer of them to third parties, 

could one legitimately speak of a market in usufructuary rights t; land. 

However, the very transformation of tribute payments to reflect value of 

crops that can be grown on the land, and the occasional odd instances where 

customary courts do set limits to what can be reasonably demanded of 
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strangers in way of rent, suggest the beginnings of a forme.lized market 

in land. 

It is apparent that some changes in land tenure arrangements do occur 

as a result of pressures for change so that at least some farmers can take 

advantage of new agricultural market opportunities. What is less certain 

is the desirability of these changes in customary land tenure systems. 

For example, whether it is desirable that there should be a market in 

land, i.e., that land should be alienable to individuals, depends on who 

has the means to buy land, what they are likely to do with the land, and 

what rights to use land might be extinguished by the alienation of rights 

in land to individuals on the basis of sale. Where the state has little 

or no authority over land matters, a market in land is likely to create 

a situation where the most powerful members of a land-holding group 

(powerful by right of income generated in agriculture~ or .perhaps in an 

urban business, er from a civil service position) will buy up whatever 

land the land-holding group is willing, or feels obliged, to sell to him. 

It is probable that, unless there is much unused land held by the group, 

such an alienation of land will adversely affect at least the subsistence 

opportunities of other group members. Those most likely to be affected 

are the young people who will join the potential claiI'lB.Ilts to land in the 

future, and those who are already in the potential land use claimants of 

the group but who have deferred claiming their rights while they look for 

a job in the urban areas. It m~ well be argued that most young people 

will be, or are, unwilling to claim their rights to a subsistence live

lihood, and regard the loss of such rights as not serious. However, if 

there was a possibility of participating in the development process in 
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agriculture as a result of land reform or agrarian reform measures, then 

there might be less willingness to accept the lose of those rights to use 

land acquired by right of birth into a land-holding group. 

The only possible way that most of the population can become parti

cipants in the development process is if opportunities to participate 

can be created in the agricultural sector. The task of transforming . 

existing land tenure systems to support increased participation in the 

agricultural development process becomes more difficult if the land tenure 

system has already changed, so that a few landed people vith large holdings 

may benefit, while many people have lost their right to use land and have 

become landless laborers. A laissez-faire attitude towards land tenure 

changes by African governments could, in time, well lead to the creation 

in African countries of inequities in land holding now thought to be typical 

of Latin America. This should not be allowed to happen, but it is always 

a possibility until the governments of African count~ies are prepared to 

assert their powers over land matters and to limit the use of power by 

individuals for private purposes not consistent with the public purpose 

of creating rights for all to participate in the development . process of 

the nation-state. 
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The Case for Land Refor!!l to Increase Participation in the Development 

Process of African Countries 

The case for land reforl'II and aP,raria.n reform to increase participation 

of the poor in the development process of African countries has been ma.de. 

By itself, however, the case neither specifies what would constitute 

desirable features of land reform pro~rams for partiC'UJ:ar African countries, 

nor does it directly nermit the evaluation of current land reform programs 

and proposals. However, some of the principles as to the nature of 

"participation" and "development/' and the ways in which transformation 

of institutional arran~ements facilitated the creation of an agricultural 

cowr1.cnwealths in presently developed countries (discussed at the begin

ning of the paper) may provide some insights as to what might be generally 

desirable features of land a~d other agrarian reform measures proposed 

for the purpose of increasine opportunities to participate in the 

agricultural development process: 

(1) As has been shown, participation in the develop.~ent process 

of the nation-state of an individual or a group vi.th a 

colilill.On purpose requires that ·the individual or ' group have 

both vested political and economic interests in the develop

ment purposes of the nation-state. Few land reform programs 

or proposals adopted in African countries have included a 

recognition of the need for political participation by right 

of citizenship as well as the need for economic parti ·.:; pa.tion 

by right to use land. The limited politicel powers and citizen

ship afforded to indiP-enous peoples in most African countries 

prior to independence made this a particular shortcomin~ 
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of colonial attempts to reform indigenous land tenure systems. 

The registration of individual titles to the "mailo" lands 

of the Buganda region of Ugana.a., 32 and the recognition of 

individual titles to land that had reverted to the state as 

vacant lands in French West African count~ies13 could not 

create the rights of citizenship for those wbo were privileged 

to receive these economic rights in land. Even where customary 

land tenure arrangenents were followed as closely·aspossible, 

as in Rhodesia where an attempt was made, under the Native Land 

Husbandry Act of 1951,34 to establish a market in land use

rights for the indigenous people based on the then current 

pattern of such rights, the inability of people to demand the 

~.ill rights of citizenship compromised any possible success 

of the reform program in expanding th_e number of willing 

partici-pants in the agricultural development process. 

In those African countries where governments have 

encountered difficulty in reasserting the public interest 

and thus their authoritative powers ovez, land, or where the 

governments are reluctant to challenge the customary local 

authoritative power over land issues~ the creation ot 

32c. K. Meek, Land Law and Custom in the Colonies (Oxford University 
Press, London, 1946), pp. 131-137. 

3~ene Demont, False Start in Africa, 2nd Revised Edition ( Praeger, 
New York, 1969), pp. 125-131, includes a discussion of the implications 
of French encouragement of individual property ownership in her colonies. 

34Yudelman, Africans on the Land, pp. 115-131, is a.. ~iscussion 
of the rationale, pro~ress, and iMplications of ... ·the Native Land Hus
bandry Act up to 1963. 



-57-

opoortunitites for political ~articipation is etill a serious 

problem. ~fu.ile the corporate descent group a.n.d the local 

customary authorities uphold and defend the right to use land 

for members of the group, the subsistence f8.r!ller can only 

look to citizenship in the proup. The right to vote in national 

elections, if the farmer has it, does not constitute the 

foundation of citizenship in the nation-state , Tanzania is the 

one country where major attempts have been ~a.de to increase 

partidpation of people in rural development programs., both 

!)Olitically and economically. The 11uja.maa viJijini" is not just 

a ~idespread rural development scheme based on the establishment 

of socialist cooperative (or collective} villages, but is 

an atteMPt to establish a self-reliant rural uevelopment 

process based on the willing economic and political participation 

of the people. 35 An elaborate structure of political officials 

extending down from the highest levels of national leadership 

to the d.istr-ict, di visiai, village, end finally the cell 

leader for every ten-house ~roupinR in the villaee has been 

· 36 established. This chain of command is not merely for the 

purpose of passin~ down political directives to the villages. 

35The basic idea of the cooperative villages is outlined in, 
J. K. 'Jyerere, "Socialisn and Rural Development," in Freedom and 
SocialisM (Oxford University Press, Dar es Salaam, 1968), p~. 337-66. 

36c. R. Ingle, From Village to State in Tanzania (Cornell 
University Press, Ithaca, New York, 1972), discusses the political 
linkages and their operation for rural development in Tanzania. Pa~es 
146--147 include a chart of the political or~anization fr-Jm the 
division to the ten-house cell in the village. 
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At least in theory, village rural development program leaders 

can enlist the support of the pm~ers of government in develop

ment schemes and proposals. As yet, just how successful this 

is in creating the opportunities for the political and economic 

participation of the people in the rural development of the 

nation-state is uncertain. It is clear that, in marked 

contrast with most African countries, develop~ent is seen as a 

process that must involve the economic and political participation 

of the masses of rural people. 

(2) For the development process of the nation-state to be sus-

tained it is important that the process include only willing 

partici~ants. In practice this means that the role of the 

government is to create opportunities to participate that people 

will find attractive,rather than to enlist participants directly. 

Creating opportunities to participate is a question of providing 

the possibility for an individual or group to acquire sufficient 

economic property assets supported and protected by the government. 

The willing participant must be prepared to ~oreo those private 

purposes that are not in the public purpose. 

The urRent imperatives for development felt by many 

African leaders and intellecturals in the period since indepen

dence have created some bias towards the pursuit of development 

projects in spite of the apparent disinterest or unwillingness 

of the potential participants to go along with the particular 

scheme. There is an assumption that rural people do not 

realize the potential beneficial consequences of successful 
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agricultural development sche~es in the way that the proposers 
• 

of the schemes, committed ~overrunent officials, and academics, 

understand them. This rationale is the basis of required 

participation. ne.ny of the issues of whet'her compulsion or 

some form of social or economic coercion should be used to 

ensure the success of an agricultural developnsnt scheme 

a.re not stated in such stark terms as "required participation." 

However, the man who reluctantly takes up wa.p;e employment on 

a ~overnment agricultural plantation because there is no 

opportunity for him to participate in the development process 

in any other vay, may prove as non--producti ve as his counterpart 

required to join a villaee cooperative against vhat he reP,ards 

as his own interests (e.g., the establishment in Dahomey of 

cooperatives . in areas where im:oroved oil paln production is 

considered feasible~ membership in these is comp•ll.sory if the 

users of the land wish to retain their customary rip...hts of 

continued use37 ). Just how far government initiative should 

go in tryine to get the ~icultural. development process 

moving, when met by either the opposition of the local population 

to the scheme, or their reluctance to participate in it, is 

difficult to determine. Even in Tanzania comm.ur.ication from the 
I 

top down to the village level as to vhat is required for rural 

development to be achieved is far more effective than ~ommunication 

37n. Christodoulou, Report of the Development Cent~r on Land 
Poli for West African Countries Freetown Sierra. Leon (F.A.O. 
Rome, 196 , pp. 20-21. . . , 
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from the potential rural participants in the development process 

up to the public officials. 

(3) Whether willin~ participation in the development process 

is forthcomin~ may well depend on the nature of the land or 

a~arian reform proposed by the government in relation to the 

customary workin~ rules and institutional arran~ments that are 

presently operative in the society. The existing land tenure 

system 9.nd institutional arrangements in most African societies 

have the merit of beine understood, recognizea, and accepted 

as the bases of one man's dealing with another in matters 

pertaining to rights in land, even though they may discriminate 

between men and inhibit their opportunities to participate 

in the agricultural development process. For land or agrarian 

reform measures to create opportunities for participation in 

the development process for the majority of rural people there 

must be a. close resemblance between the new wa,ys l!l.en are to 

deal with each other on a day-to-day basis and the customary 

ways of doinr: this. There are just too m.an:r complex trans

actions, even in a rural society where production is primarily 

to meet subsistance needs, for any land reform to specify a 

completely new set of institutional arrangements for those 

customarily followed. Every extra change in customary working 

rules incorporated into land reform measures increase& the 

risk of non-acceptance or misunderstandin~ of the significant 

purpose of the proposed reform. 
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It is for this reason that schemes proposed to replace 

a traditional subsistence-oriented agriculture with a modern 

investment-oriented aBriculture yield such disappointing 

results. A good example of this is the failure of the Farm 

Settlement schemes in Nir,eria. Irrespective of the high 

per settler costs of establishment, there has been considerable 

difficulty in recruiting and keeping settlers on the sett1emeut 

scheme. In theory, the settlers are to engage in cooperative 

production activities on individually allotted holdings of land 

in a manner similar to that used in Israeli moshav settlements. 

For the youne ·school leavers recruited as settlers, not only 

were there new farming and agricultural practices to adopt, 

there were also features of the social and economic organization 

of the settJements to be accepted. Settlers were not necessarily 

related to each other, yet they were expected to live in the ~ame 

village. It was expected that each settler would provide needed 

1abor- frol!l the iI!IInediate family, who would be unpaid, rather 

than from the wider extended family, who normally receive either 

remuneration for their services or at least obligations from 

the farmer to help the laborer establish his own farm. The 

settler is expected to live ir. a house either on his land 

holding or in the settlement, and to maintain just one residence. 

All these working rules are alien to those customarily r,racticed 

and accepted by farmers in . rural villages o~ Western Nigeria. 

The powers and initiatives of the government have to be 

used to fashion Jand reform measures that increase opportunities 
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to participate in the development process in such a vay that 

only those elements of the customary ~rangements that constrain 

opportunities to participate in the development process are 

transformed. 

(4) For there to be opportunities for willing participation in the 

development process that,as far as possible,incorporate exist~ 

ing customary institutional arrangements, land reform must be 

based on the requirement that other men avoid intrinRing the 

property ri~,hts of new participants which are recognized by 

the state. Direct specification of performance needed for 

participation in the agricultural development process is likely 

to create neither opportunities for willing pa.:-ticipation, 

nor the incorporation of sufficient existing customary 

institutional arrangements for the proposed reforr.is to be 

understood and acceptable to the potential participants. 

Specifyine avoidances for others that the government will 

enforce, provides property owners a discretionary zone where 

they are free to ~ursue their private purposes in so far as 

such actions avoid the discretionary zone of other property 
·, 

owners. This is the key to opportunities for willing partici

pation in the development process. 

The identification of the appropriate avoidances that 

should be established with respect to rights in land, by a 

land reform, are difficult to determine except in the context 

of a given rural economy, an existing land tenure system, and 

its customary institutional arrangements. 
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Although confused by piecemeal and sometimes contradictory 

le~islation, the intervention ot the · state.: into th~ land tenure 

system in Tanzania may be described as an attempt to create 

opportunities for willinR participation in the l'lnd development · . 
process by specifyin~ avoidances.38 A series of legislative 

measures have reduced the rights of ownership in individual 

free holdings created for colonial settlement purposes ( first 

established under the German administration by the Imperial 

Ordinance, 1895,and reaffirmed by the Britis~-insti~ated Land 

Ordinance,1923) to ri~ts of occupancy that are substantiated 

by the productive use of the land consistent with the agricul

tural development purposes of Tanzania. Another set of 

le~islation, applicable to lan.d held by cor:oorate descent 

~roups for the individual use of members of the ~oup as 

the basis of their subsistence livelihoods, has been enacted. 

This lep.islation provides collective or cooperative associa

tions that wish to este.blish cooperative villages and thus 

partici~ate in the aP,ricultural development pr~cess with superior 

claims: t O land use by individual group :members for subsis

tence purposes. 

(5) Increasing the nu.'llber of opportunities to pa.:rtidpate in the 

development process also depends on the expansion of economic 

resources as a result of new techniques and technolo.cry-. One 

problem that did not arise, or cannot be identified in the 

~~or a detailed rriscussion of land tenure leF,islation and policy 
in Tanzania see R. W. James, Land Tenu~ and Policy in '1'.1anzania East 
African Literature Bureau

1 
Dar es Salaam, 1971). 
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agricultural development process of presently developed countries, 

but mey become a problem in African countries, ia that 

technological advances may result in increase~ ·production but 

the corresponding potential for the absorption of more partici

pants in the developcent process does not materialize. Green 

revolution technoloP,Y :may increase productivi~y but only those 

farmers with sufficient land holdings, financial backing to 

purchase the new inputs and ancillary capite.l equipment, and 

enough of a going coneern to be considered s.mong those who have 

opportunities to participate in the agricultural development 

process already, are the principal beneficiaries. As yet there 
.. . 
have been few green revolution successes in Atrica.39 When, 

or even before, the technological breakthroughs are made there 

may be grounds to instigate agl'.arian reform J11easures to ensure 

that the increased productivity is used to provide the economic 

basis for increased participation in the agricultural develop

ment 'Process. 

An even more serious problem may be faced by tenants-at

will where continued use of land depends on the minimal interest 

of the property owner in his land. · Technological adva.nces in 

aericulture that increase the attractivenes~ of agricultural 

enterprise ~ay increase an owner's interest in farming his own 

lands sufficiently for him to dispossess the tenants. 'l'he 

39see Ren~ Dumont, "Notes sur les Implications Socia:es de la 
'Revolution Verte' en Quelques Pays d'Afrique," UNRI8D Report No. 
71.5 (Geneva, 1971}, for an account of the social probl~~s created 
by i~proved riziculture in Mali. 
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only place in Africa where true landlord-tauant arrangements are 

to be found on a vide scale is in Southern Ethiopia. Agricul

tural development schemes there which are located in areas of 

hiRh incidence of landlord-tenant and sharecroppin~ agreements 

(e.~., the Chilalo Ap:ricultural. Development Unit, a scheme that 

includes the introduction of agricultural mechanization to the 

area) have led to the displacement of fort:ier tP.nants by their 

landlords. 

Denands for land reform in Ethiopia have a lon~ history. 

There have been serious initiatives mounted by the Ethiopian 

P,overDF.ent to initiate a~arian refol'Y'l measures. There is even 

a separate '·1inistry o-f Land Re-form. In spite of these efforts, 

as yet, it has not been possible to le~islate ann make effective 

reforms in the tenancy laws that would limt tenant's e~posure 

to unreasonalble deMands fron landlords for a large part of his 

crop. 

It is extremely difficult to initiate land and agrarian 

reforms for the purposes of increasing participation of the 

rural poor in the development process pf the poor, ~ither 

individually or as a group, have no customary and inalienable 

ri~ts to use some land. Any reforms proposed in such situations 

are likely to .be contrary to the interests of landlords or others 

who control the land and who usually have the power t~ veto the 

leP,islation or make sure it does not become effective. 

Landlord-tenant arranP,ements and other landed-landless laborer 

divisions are likely to become more prevalent in many African countries 
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if customary land tenure syste~s are allowed to evolve witho~t govern

~~nt t~e~~~~tiOtl, $in~~ l{\l\d l't'f\\r~ 6\1\d Mtl'tiriN\ ~~~~ ~~ 

are so dif'ficult to Make effective where landlord-ten1Wt arr~nR•1nent• 

prevail or where a landless laborer class has emerRed, there is aome 

reason for urgency in the initiation of land reforms to increase the 

opportunities for the rural poor to participate in the development 

process of the nation-state in which they reside. 

Furthermore 1 if there is land reform before increasing population 

necessitates the use of most rural land and other resources for subsistence 

purposes, in many African countries it may be possible to create oppor

tunities to participate in the agricultural development process for most 

rural peoples without extinguishing the subsistence opp~rtunities of 

others. 
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I. Nature and content: Economic and social development, rural poverty and land 

re:form. 

1. De:finition, purpose, and scope. 

a. General definition. 

!And re:form is a systematic, policy-directed change in the terms 

under which the agricultural population holds and uses land. The objectives are, 

generally, to improve the farming population's economic performance as well as its 

economic and social situation. Objectives such as these are not independent 

of subjective value judgments, and the validity of the term "reform" needs to be 

checked, in each case, against the stated or implicit policy goals and political 

ideology of the country - those of its 1olitical regime and, where available, of 
y 

its popular sentiment. 

b. Relation to "agrarian refom". 

The wider concept o:f agrarian reform includes all sorts of measures 

for the technical, economic, social and cultural betterment of the agricultural 

sector, and agrarian reform can thus be pursued in situations where land ref'orm 

is considered unnecessary (because its goals are already more or less achieved), 

or unfeasible for other reasons (because of the political power play or for other 

reasons) • But land reform can seldom be thought of as effective without some 

other measures of supporting agrarian reform: a downtrodden and poverty-ridden 

population needs to be taught new production methods as well as participation 

and entrepreneurship; undercapitalized agriculture needs f'.resh investment in 

infrastructure, melioration works, and so on. 
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c. Specific objectives. 

These can be specified to include: removal of land monopoly or 

oligopoly (even if existing only at the local level); improvement of distributive 

equity; a.nd increasing agriculture's output, factor productivity, a.nd market 

contributions (del?Bild for goods from other sectors). 

When developing these objectives into applied analysis and policy, 

their meaning will have to be ma.de clear in several respects. Removing land 

monopoly means that l..and becomes available to a wide circle of agricultural 

producers, but it does not have to mean freehold ownership or a 11 f:ree market" 

in farm real estate. Other mechanisms may also be used to allow the peasantry 

at l..arge access to land and, equally important, to make them secure in continued 

possession. 

Improving distributive equity in the agricultural sector begins with 

reform of the farm size structure (distribution of farms by size) - and this may 

in turn eventually have a good deal of influence on distributive equity in society 

as a Whole - but it does not end there. Access to other means of production, and 

to marketing channels, are equally essential. 

Factor productivity has to be well defined and has to be thought of 

as referring to all factors used in, or committed to, agricultural production -

including underemployed labor lacking other remunerative outlets. Productivity 

must express the rate of return to factors in social account, it must not be 

con:f'u.sed with the rate of net return (to owned factors) in private account. 

The product contributions of agriculture have to be weighed against 

the internal needs of the agricultural population itself which, af'ter all, is 

part of the total welfare picture of the country. And the farm sector's increasing 
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dema.nd for goods :from other sectors must not mean that the acquisition of external 

capital is desirable in itself, even beyond the bounds of what the farm sector 

can carry at the stage of development where it and the country find themselves 

at the time. 

d. Distinguish changes which are not "reform". 

There are two points to be ma.de here. On the one hand, the "drift 

01· events" sometimes creates an agrarian situation Which comes close to what a 

reform might accomplish. There were interesting cases in 19th century Europe, 

and some of the recent settlement areas in La.tin America would also qualify if 

only the settlers had secure titles to the land. 

On the other hand there have been policy directed or policy inspired 

changes which go in the wrong direction, :from the viewpoint of land reform. 

The English enclosures of the 18th century and earlier - habitually over-rated 

because of faulty economic analysis - belong here; so do the secularizations of 

communal and ecclesiastical estates in 19th century Spain and IAtin America which 

helped create latifundia or enlarge existing ones. Which way the collectivization 

in many Communist countries should count, is a matter of judgment. All of this 

is mentioned here in order to warn against the widespread belief that large estates 

exist as a result of "natural" market forces, and that peasant agriculture regu-

larly has to be protected against the workings of such forces. No economy is ever 

:free from institutional constraints, and the constraints characteristic of the liberal 

epoch, or of laissez-faire economies generally, are as "man-made" as any deliberate 

land reform. 

e. Pilot reform versus full-scale reform. 
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Many responsible writers have recommended that l.a.nd reform be tried 

out on a pilot scale before it is enacted into law for f'u.11-scale application. 

On paper this sounds good, but in practice there are weighty objections. 

lP'or one thing, pilot reforms lend themselves to use as a means of 

paying lip-service to the concept without achieving much. A prime example is 

the colonization activity in Portugal which was set in scene on some of the least 

fertile soils of the country and therefore, predictably, yielded the impression 

that new peasant settlement is costly and not very promising. 

Moreover, the effectiveness of pilot reforms suffers from the fact 

that they take place within the framework of an economic system which is stiJ.l 

essentially that of the old order. The history of pilot reforms in Chile reflects 

this: the installments were small enough to be atypical, to become deflected 

from their original purpose, and to be sabotaged by the vested interest of the 
y 

still predominant large landowners. 

It comes down to this: we cannot sample the future, the effects of 

reform can only be appraised on the scale of reform which is intended to be final 

or nearly so. At best, pilot reform can be a good preparation of cadres and 

methods if it is of more than token proportions, is backed by strong authority, 

and is followed by full-scale reform relatively soon, as happened in Iran. 

2. I.end reform and productivity. 

In older discussion about land reform, the objection was o~en voiced 

that reform might lead to less output, or less market sales, or lower productivity. 

These several motives were not always kept clearly apart. Output and productivity 

are of course inter-dependent, but this dependency is not always linear or even 

positive. Generally, the objections have been found to be baseless or at best 
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dependent on confusion of different elements in the situation. In the following, 

it will be necessary to maintain several distinctions, such as those between rate 

of return in private account and in social account, internal versus external econo

mies, and the differences between several productivity concepts. The systems 

of DBnagement must be viewed in relation to the degree of intensity in resource 

use, and the technical properties of farm-size and farm-tenure situations must be 

viewed apart from incentive effects which DBY vary with general conditions in the 

economic system at large. 

a. Productivity and farm size • 

The old belief in returns to scale or to size in agriculture dies 

hard. It originated in the apologies ~or the English enclosures; because of 

faulty analysis it was incorporated in the theories of Marx and Kautsky and became 

a central tenet in Communist doctrine f'rom Lenin onwards. Essentially this theory 

attaches importance only to the apparent rate of return in private account or 

in firm-level account - the social-account consequences are hardly noticed . 

Evidence from the Communist countries on the working of very large

scale agriculture is mainly negative but is of low value to the theory problems, 

because it is too clouded by the effects of political interference in farm manage

ment to tell much about the merits and demerits of large-scale management as such . 

The best evidence on the practical merits of large-scale versus small

scale operation in agriculture comes from the tropical plantation industries . 

When these were started as alien gra~s on the colonial countries, the motive 

for large scale operation was twofold: short-run scarcity of managerial ability 

when the indigenous population could not be tapped for talent, and the trite fact 

that the colonizing entrepreneurs wanted large incomes for themselves. A recent 
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analysis in defense of the plantation relies heavily on arguments relating to 

externalities such as returns to size in processing plants (fermentation plants for 

tea leaves, dispulping of coffee beans, etc.), anct the leverage on marketing 
'j/ 

channels. The absence of internal economies to size, e.g. in cocoa and coffee, 

is fully demonstra.ted by the viability, even the competitive superiority, of small

scale farms in West Africa and in parts of Latin America. Some of these cases 

also underscore the fact that returns to scale in processing do not carry over 

into farm production: division of labor dictates that the processing enterprises 

be held apart from the primary commodity production phase, while market strength 

is more effectively attained by cooperatives, marketing boards, or similar arrange

ments, than by even the largest farm firms trying to go it alone. 

Even in technically very advanced crop and livestock farming, as in 

the Midwest of the United States, there is little evidence of internal economies 

to size. A study of cash-grain farms and hog farms in Illinois showed small 

differences in productivity when farm size wa.s varied from 1 to 6 man-years, with 

the highest productivity in the sizes between 2 and 3 man-years of labor per farm. 

The modest scale advantages displayed by certain very large cattle feeding firms 

':±I 

are now called in question because of the ecological constraints on manure disposal. 

From those parts of the United States where large-scale, labor-hire 

agriculture is important, there is little evidence to show that the large scale 

bas much merit in itself; the success of these large farms, such as it is, may 

well depend on factors outside the economics of on-farm production. For instance, 

the cotton plantations of the Mississippi delta area are by no means the most 
21 

high-productive cotton farms in the country. 
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In the low-income countries, the most important argument on :re.rm-size 
§/ 

comes from the f'actor proportions, as demonstrated by Don Kanel. Abundance of 

m.npower and scarcity of capital, or of both land and capital, make the opportunity 

cost of labor low and that of capital very high. The economic e:ffect of' substituting 

capital :for labor is frustrated if the labor substituted for does not find alter

native, remunerative employment; in social account,the cost of production has in 

fact risen rather than been lowered, at the same time as the premature deployment 

of heaVY equipment reduces the availability of' ~ital in sectors where it is 

more urgently needed and hence more productive. In such situations, the sub

division of larger into smaller operating units can do no damage, unless the units 

become so snall that they can no longer afford animal draf't power; such a situation 

reflects overpopulation more than it r eflects farm size, and the way out, in joint 

use of animals on two or more farms, is known to be effective in many cases. 

The futility of premature mechanization is of course the same whether the large 

farms are under private, cooperative, or collective management. 

The positive gain of subdividing farms into smaller size, when increased 

labor intensity is indicated by the f'actor proportions, is in the mobilization 

of surplus labor for agricultural production. The practical demonstration of this 

is in the higher intensity of land use on small f'arms which is known from many 
§} 

countries. Because the welfare of many operators has replaced the welfare of 

few operators, the higher intensity of land use on small farms comes closer to 

maximizing welfare in social account. 

The effects of higher intensity in land use can only be appreciated 

if area-unit output is measured in aggregate terms. It is not unusual :for larger 

farms to have higher area-unit yields of individual crops, yet have lower aggregate 
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(value weighted) rates of output because of less intensive land-use patterns. 

A classical demonstration case was supplied by the Hungarian bookkeeping data 
21 

from the 1930 's • Large fa:nns had higher area-unit yields of whea.t, a leading 

export crop, and the large landowners made much of this argument. But the smaller 

farms had lower wheat yields only because they, with their higher intensity pattern, 

grew wheat on lower-quality land than did the la.rge fa:nns; the higher-quality la.nd 

of t:ne small farms was used for higher-value, more labor intensive crops. The small 

farms not only produced much more output value and product per area unit than did 

the large farms;despite their higher population density they even brought somewhat 

more produce (in value-weighted terms) on the market (per area-unit of farmland) 

than did the large farms - the small farms' land-use intensity was that much 

higher. 

On low levels of per-capita income, the external inputs which are 

needed to expand output are mostly of types which are infinitely divisible, such 

as fertilizers, improved seeds, and human skill. 

Thus there is every reason for capital-scarce, low-income countries 

to organize t~eir agriculture as small-scale, family based enterprise. The con

clusion is underscored by the results achieved by very small farms in countries 

such as Japan, South Korea, Taiwan, and Egypt. It is significant also that in 

Europe until recently, some of the highest productivity results were achieved 

in countries with very small farms (by European standards) such as the Netherlands 

and Belgium. 

b. Productivity and tenure systems. 

Subjective incentive eff'ects apart, the objective impact of tenure 

on productivity can be cla.ssified under several headings, such as (i) planning 
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horizon, (ii) rent maximization and the rationing of land and capital, including 

limitation to marketable commodities, and (iii) balance or imbalance in the economic 

power of landlords and tenants. As a technical matter, we must distinguish the 

effects of long-term versus short-term tenure and, within the latter, between 

the principal rental systems, nota.bly those of fixed rent in cash, fixed rent in 

kind, and share rent. 

i. Planning horizon. 

One of the most obvious advantages of stable tenure (farmer owner

ship or long-term lease contract) is the length of time for which the farm operator 

may plan - affording the leeway to undertake land melioration work, plan for 

buildings, plant permanent crops if su~h are in the picture, and build up and 

maintain quality herds of domestic animals. 

Conceivably all of this could be achieved also under short-term 

tenancy, on condition that the generally available contracts con'lained clauses 

to such effect, and assuming that contracts were consistently lived up to. As 

an empirical fact, however, the tenure maps of many countries reflect the relative 

advantage of long-term tenure for permanent crops and animal husbandry, as well 

as in areas of predominant subsistence agriculture, while tenancy tends to have 

its highest incidence in areas dominated by annual field crops intended for cash 

disposal. In part such regional specialization in tenure may reflect landlords' 

tendency to maximize rent rather than value added. The conclusion is hard to escape 

that high-intensive farming would thrive better and achieve higher producti vity 

levels under secure, long-term, rather than insecure or short-term tenure • Again 

this might be less important in a country where factor supplies are roughly balanced 

(as in most of the United States), so that year-to-year tenants can function as 

if their tenure were much more secure in fact than it is formally. In low-income 
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countries with intense competition between underemployed peasants for the opportunity 

to rent land, such virtual security is rot ordinarily to be expected. 

The reverse of this is the fact that landowning farm operators 

are not necessarily secure in their possession of land if they are debt ridden 

and risk to have the property foreclosed at any time. This dilemma raises the 

question whether farmland should really be treated as a negotiable commodity or 

might better be inalienable, as in the Mexican ejido system. 

ii. Maximization of rent and the rationing of land and capital. 

Most land tenure theory has been concerned with the economic 
~ 

intentions of landlords - whether they are economic maximizers or not. It is 

then too frequently overlooked that maximizing the landlord's income (rent, or 

net revenue f'rom a centrally operated estate) is not necessarily consistent with 

maximizing value added or net income in social account. Past history has some 

drastic examples of landlords' accepting a lower output. So long as costs are w 
lowered more than the output, landlords' net income would rise. Some general 

and systematic reasons for discrepancies between land-use intensity and land rent 

were analyzed by Conrad Hammar in 1938, in an article which has been much too 
gJ 

little noticed in current land reform debate. The emphasis in his analysis 

is on the difference between soil qualities and the degree to which they lend 

themselves to utilization according to "efficiency11 (high net rent) or "capacity" 

(high gross output or value produc'lj. 

The principle is obviously applicable, in varying degrees, to 

a wide range of situations where there is a possible choice between crop alternatives 

representing different levels of land-use intensity. Such choices may imply 

capital rationing on the part of landlords - a useful. function to perform in 
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countries such as the United States which have problems of over-production in 

agriculture, but hardly a desirable feature in poor countries struggling to cover 

a.ll their (partly unfilled) food needs :f'rom domestic production. Specifically, 

it may often lead landlords to prefer monoculture of readily marketable crops 

rather than a system of polyculture which might raise the dietary standards of the 

local agricultural population. This is already a kind of land re.timing. A 

high rental share to the landlord then is not only an expression of low distributive 

equity as regards income; it is also a symptom of the landlords' success in rati oning 

the access to land for intensive farming purposes~ countries with large reserves 

of virgin or otherwise unused but potentially productive land, landlords may ration 

the access of peasants to such land, as a means of keeping them at work for the 

landlords. The case is best known from Brazil but may be valid elsewhere in 

South America: estate workers are only granted access to subsistence plots large 

enough to feed them in off seasons but too small to live on all the year. I f 

they were granted larger holdings out of readily available reserve land, they 

might become unavailable for wage work (or as low-paid croppers) on the est ates . 

It is the same principle which caused the east-German Junkers to resist land 

reform. The opposite occurred in most of the United States during the nineteenth 

century: the disposal of the federal domain afforded easy access to land, hence 

undercut the possibility of operating large esta.tes with non-family labor, outsi de 

the plantation areas of tne deep South. 

iii. Balance or imbalance of economic power between landlords and 

tenam,s. 

This set of circumstances often has a profound influence upon 

the manner in which tenure arrangements work in real life. The saying that 
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"He who owns the land, owns all" still has application in areas of strong property 

concentration as in several countries in La.tin America and some in Asia. The prin

ciple accounts for mu.ch of the differences in tenure relations within the United 

States. The prosperous tenant farms of the Midwest reflect the low concentration 

of land ownership: substantial tenants often rent land from several different 

landlords, each of whom owns only a modest piece of real estate. By contrast, 

the unhappy history of cropper farming in the Deep South, with landlords often 

cutting down their tenants' modest earnings through their operation of retail 

trade and credit, also was possible only because of strong concentration of land 

ownership combined with strong cl.ass solidarity within the cl.ass of large land

owners. The same system has held mu.ch of Brazil's abundant land fund to the 

orders of a landed oligarchy, and there are par allels in other South American 

countries as well as in many Indian villages, for instance. 

The productivity consequences of an extreme imbalance of economic 

power in favor of landlords is, obviously, above all to promote rent maximization even 

at the expense of rationing economic opportunity for the tenant class. In extreme 

cases it also keeps the tenant class so impoverished and inert that it gets the 

appearance of being an obstacle to progress. 

There are of course also in-between cases, where a more moderate 

property concentration may have less deleterious effects. The power of local 

petty landlords in Japan, before the post-World War II land reform, was a case 

of concentrated political and sociological power, but no negative productivity 

effects can with any degree of certainty be attributed to it. 

c. Incentive effects. 
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Apart from the objective working of' the tenure systems, some of them 

also have productivity eff'ects because of the degree of acceptance on the part 

of the peasantry. Their trust or distrust, their willingness to go along or to 

resist something they resent as alien to their way of life, is apt to have some 

effects on productivity. 

An instance which is easily visualized is that of collective :farming. 

It has been introduced, on a large scale, by the use or threat of' force, in the 

Communist countries. It is known to be associated with low factor productivity, 

and whenever the political situation became such that the authorities must secure 

the support of' the peasantry, the Communist system of collective farms tended 

to crumble, as in Yugoslavia in the early 1950s, and in Hungary and Poland in 

1956. In the Soviet Union, the economic weakness of the collective-farm system 

has found implicit recognition in the attempts a.t relaxing its centralist con

straints by delegating production decisions at the micro level to semi-independent w 
small teams - a trend which is however resisted by party ideologists. 

Collective farming does not have any striking teclmical merits in 

itself'. Rather it might easily, under less than skillful management, produce 

decreasing returns to scale. Such a tendency may be a large part of the reason 

for the continuing resistance on the part of the peasantry in those Communist 

countries where the peasants have, or think they have, a choice. But neither is 

collective farming inherently low-productive. It has been a widely publicized 

success in Israel and there are less publicized success stories elsewhere - in 
JlJ:j 

Italy, where all the official political regimes have held it in disfavor, and 

in scattered instances elsewhere in the world. Voluntary acceptance appears as 

the most striking among the differences between such success stories and the 
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failures in Communist countries. Both the Israeli kibbutz population and the 

Italian collective farmers tYJ?ify people who want to prove a point. The trouble 

is that most people are not likely to want to prove a point in the same way. 

Whatever "education" toward different societal goals the farming population may be 

receptive to - their free will is not thwarted easily or without penalty in the 

form of lowered productivity. 

A more generalized incentive effect relates to the greater use of self

employed labor, both for more labor-intensive production practices and for investment 

in land melioration works. The incentive comes not only from the longer planning 

horizon under secure tenure but equalJ.y as much from the prospect of being sole 

beneficiary of labor inputs with a low rate of return near the intensive or the 

extensive margin of cultivation. Recent theoretical debate notwithstanding, there 

is in low-income countries a large scope for such work near the margins. Secure 

tenure, with no or but little rent payable from the output of such work near the 

margins, is more likely to elicit these additional ef'forts toward maximizing the 

national product. 

Conversely, hired labor on large estates is often seen as working with 

rather low effect. Reports from the estates in Chile, before the land reform, 

indicated rather extreme cases of low work morale. 

d. Labor and land productivity versus capital productivity. 

The latent conflict between the interests of large landowners on the 

one hand, and the peasantry and society at large on the other, may be summarized 

under this heading. 

The general assumption is that a private landowner tends to maximize 

the rate of net return to resources under his control. This includes his capital, 
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the market value of his land, the imputed market value of his own managerial ser

vices, and the wages he pays for hired labor and hired managerial services. 

It does not include the opportunity cost of labor le~ idle, permanently or in 

certain seasons, unless the workers are on his payroll all around the year. 

Nor does the concept necessitate the full utilization of the physical yield 

potential of the land. As long as the rate of return to capital, (including the 

money spent on wages) remains high, it does not matter if crop yields - in 

physical terms or in price-weighted terms or both - remain relatively low. 

There are of course also landlords who do not even try to maximize 

their own economic returns in conventional terms. The Spanish latif'undists who 

prefer monoculture may do so in part because such a system reduces the need for 

their own direct supervision of operat ions, and the tradeoff of leisure time 

for less money income may sometimes be attractive to those who are very rich to 

begin with. 

But even apart from this case, it is by no means self-evident, and 

in many cases clearly incorrect, to identify the maximization of a resource owner ' s 

net return with maximization of value added or contribution to national product. 

The idling of labor is a cost to those workers, and to society which will ha.veto 

sustain them in some way or other. 

If such costs could be charged to the large landowners, more labor 

intensive systems of land use might be enforced. This was attempted in Fascist 

Italy, with none too impressive success. The landlords were recalcitrant, tried 

to make as little as possible of their obligation to hire labor, and the obligation 

a.s imposed on them meant in any event a ceiling on how far they could be moved 

in the direction of labor intensive farming. A much more practical way to achieve 
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the same result of high labor intensity is of course to place the individual cul

tivator family (or a group of families, if they so desire) in charge of production. 

The "owners" of underemployed labor will then be less hesitant to invest their 

excess time even at rates of return which are well below the going contract wage 

rates. For the large landlord, underemployed labor is an externality; to the 

individual household, it is an internal factor. In this way, land reform may lead 

to internalizing this extremely essential cost factor. 

The switch to higher labor intensity atter a land reform has effects 

which cut two ways at least - both of them in the interest of society at large. 

Apologists for large-scale landownership ofien object to land reform on the 

grounds that large entrepreneurs make better use of capital. Question is if they 

really do that in a low-income country where capital is scarce. Especially if they 

are enjoying the advantages of protected prices for some of their products, and of 

artificially maintained official exchange rates which make imper ted capital goods 

appear cheaper than they really are, the beneficial nature of incipient capital 

intensive farming must ofien be questioned. In a low-income country, a prime 

objective in deciding on the structure of agriculture should be to achieve develop

ment with the least expenditure of scarce resources of the types which can be 

deployed for use in other sectors of the economy. Thus the aim must be to maximize 

output per man and per area unit - both fixed resources in the agriculture of low

income countries - and at the same time to minimize the use of those kinds of 

capital that can be used to accelerate the build-up of industry and infrastructure. 

In the matter of labor productivity, the emphasis has to be on output 12r unit of 

labor available, not just the part of available labor that is actually used. 

121 
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Needless to say, this advice is applicable in ~he degree that the 

country is low-income and agricultural, and has underemployment among its agri

cultural population, and according to the possible time path that must be reckoned 

with before a much different economic situation can be reached. Elementary clues 
1Y 

on these points are not entirely lacking. 

3. Land reform and distributive equity. 

a. Definition of distributive equity; some measurements. 

Distributive equity means the degree to which units in a system are 

unequal. Empirically, all economic systems include individuals with unequal 

income and unequal wealth. Complete equality we see nowhere, but the degree of 

inequality is o~en very significantly ' ifferent between countries, between regions 

of a country, or between social strata even in the same country. Empirically 

too, all economic distributions are skewed to the le~. The rich are always fewer 

than the poor, and it could hardly be otherwise since we are looking at attributes 

which are in scarce supply: the chance of finding a large heap of wealth is smaller 

than that of finding a smaller one. The chances are in some way inversely related 

to the relative size that is aimed at, but the relative frequency of size groups, 

and the probability of transition :f'rom one size group (of income or wealth) to another 

are not the same everywhere, they are a function of the degree of inequality and 

skewness prevailing in the system. Generally, the distribution will be the more 

skew, the more unequal it is, and vice versa. A distribution implying complete 

equality would have no skewness, and distributions implying a low degree of inequality 

{relatively high distributive equity) usually are only moderately skew too. 

The traditional measures of inequality are either inadequate, as the 

Pareto function and the lognormal function, or inexpressive as is true of Lorenz' 
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curve and the Gini ratio Which summarizes Lorenz' curve into a single indicator. 

This writer bas worked out a more elaborate system, based on the negative exponential 

f'unction. It fits the entire distribution in many cases, and it permits a more w 
articulate analysis of the details of distributive equity. From a.mong exponen-

tial parameters, the median/average ratio is chosen as the simplest way to repre

sent each f'unction, with the proviso that more detail on the peculiarities of a 

given f'unction can be discovered by more elaborate application of exponential

f'unction analysis. Suffice it to say, for now, that the median/average ratio has 

been found to be highly correlated with the Gini ratio; thus exponential-f'unction 
!§} 

analysis replaces and does not contradict any analysis based on Lorenz' curve. 

Exponential-f'unction analysis also relates well to graphic presentation 

in the form of "distribution ogives" or interval-frequency diagrams. A few examples 
121 

are shown on the attached sheet, borrowed from a forthcoming article. These 

examples point to some of the striking properties of these distributions. The 

curves representing relatively high distributive equity are dome-shaped, with a 

more or less clearly articulated mode which is closer to the median and the average, 

the higher the median/average ratio. In a very high curve, such as one with 

median/average ratio= .9(), the bulk of the population are middle class {nearly 

3/4 are between 1/2 and 2 times average size, and control a similar proportion 

of the aggregate income); there are also some poor people, but they are a rela

tively minor segment. The rich too are not proportionately as numerous as happens 

under lower distributive equity. Under low levels of distributive equity, with 

median/average ratios of .70 and lower, there is no discernible mode, the highest 

frequencies are at or close to the bottom of the scale. The poor are a majority, 

middle cl.ass people are relatively few, and the rich are relatively more numerous 
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than in areas with higher distributive equity; under low distributive equity, 

the rich also control a very large part of all income and wealth, which is not 

in the same degree true of the rich in a country with higher distributive equity. 

This visualization of the distributive f'unctions will serve the treat

ment that follows. 

b. Effects on production. 

Some effects on land productivity and level of output can be rather 

directly concluded from what was said above (2a) on productivity and farm size. 

The higher the distributive equity, the larger the role of those smaller fa.rm 

sizes on which production per area unit is larger because of more intensive land

use systems and more labor intensive cultivation practices. Conversely, very 

low distributive equity will accentuate any t endency that may exist on the part 

of large landowners to ration access to land - in total, or specifically with 

regard to intensive-use purposes. The social-account irrationality of such ration

ing of the access to land for intensive use is o~en clouded in conventional 

statistics because the disadvantaged small farmers and landless workers, who 

get lower incomes in such circumstances, also have lower economic demand for the 

very same reason. The mechanism which restricts production also restricts the 

demand for both food and..._, other goods. 

More indirect ef:fects can be traced through the quality of labor which 

is gradually molded by the economic and social circumstances in which the workers 

live. We may dwell on two separate aspects: physiological work strength and the 

training of managerial talent. 

The most direct ef:fect concerns nutrition. The vicious circle operating 
gQj 

in many low-income areas has been analyzed by Leibenstein. Underfed people 
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become physically weak and morally inert. So their marginal productivity is low. 

If they work for wages, the wage has to be low too, or the employer would incur 

a loss. If the underfed workers are self-employed on very smaJ.1 land resources, 

their low labor productivity will hamper or retard any possibility of transition 

into better conditions. In the case of wage labor, it might actually be to the 

advantage of the employers to supplement the conventional wages by an additional 

wage-in-kind in the form of free meals on the job. For wage-labor employers 

to do this, assuming they understand the situation, would require one of two things: 

either the market for the goods they produce must be expanding vigorously, or 

else they will offset the increased labor cost by hiring fewer workers. The 

latter alternative is of course less of a solution in social than in private 

account. And the improvement in real wage and nutritional level may not automatically 

increase the actual input of work - sometimes the incentives offered are not 

sufficient for that. land reform as a means of increasing distributive equity 

is likely to have a more automatic erfect of improving the productivity of agricul

tural workers. 

In a more long-term way, improved distributive equity will improve 

the productivity of agricultural workers also by extending more rewards for the 

efforts of individual self~improvement. There is a widely used quote about the 

typical Danish peasant in mid-eighteenth century, before the start of the rural 

reforms: "Everyone says that Jeppe is drunken, but no one says why Jeppe is 

drunken". Sobriety was among the virtues which increased with the responsibilities 

of independent landholding. A parallel is often heard of from Iatin America in 

recent years. The rural peons have no managerial ability so how can one place 

them in charge of production on holdings o-r their own? The obvious counter question 
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is, how can they ever develop ma.nageriaJ. ability unless given a chance to try? 

Native talent of the caliber required to run a family-sized farm is no doubt 

widespread in most any agricultural population, but such talent will remain dormant 

among those who never are allowed to cultivate it. 

c • Effect on saving. 

Received theory insists on the empirically found positive relation 

between income level and the propensity to save. The higher the income, the larger 

the share of it that is saved and made available for investment, since more of the 

ordinary economic demands for goods and services of the individuals will have been 

satisfied. Hence I!ll.Ily economists of neoclassical persuasion object to land reform 

and other measures designed to increase distributive equity on the grounds that 

aggregate savings would be reduced, hence capital formation and economic expansion 

would be hampered. 

This widely accepted theory is faulty on at least two counts, both 

of which stem f'rom the use of cross-section analysis to underpin static theory. 

Development being a dynamic process, something more than cross-section analysis 

will in fact be needed to show what is likely to happen when distributive equity 

is strongly increased under the conditions of an expanding economy. 

To begin with, savings are likely to go up already if incomes do, and 

by the reasoning advanced in previous sections, aggregate income should increase 

as one among the consequences of land reform. If at the same time, as is likely, 

the productivity of factors goes up, and labor substitutes for capital as should 

also happen as a consequence of land reform, less conventional savings will be 

needed in agriculture to obtain stated additions to output. The forms of capital 

which farmers create mainly by aid of their own means (such as land melioration, 
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etc.) are of course also not as dependent on conventional savings - they are them

selves a form of savings, as such frequently overlooked by economists. 

Second, and perhaps more important, the total propensity to save can 

not be assumed to be independent of the distributive-equity situation. Empirically, 

the propensity to save is rather different in different countries even at the 

same level of per-capita income. Countries with very low degrees of distributive 

equity, such as several of those in Latin America, have not been known to main

tain particularly high rates of savings. Thus the absolute level of savings is 

influenced by other factors than the distribution of incomes among persons. 

Among these factors we must reckon with social mores, a.nd these may be influenced 

by low distributive equity in a way which is not favorable to the maintaining 

of a high absolute level of savings. When distributive equity is very low, the 

rich classes my save some fraction of their :incomes at the same time as they 

indulge in a good deal of conspicuous consumption. The spending of the rich 

then often produces a demonstration effect among the middle classes who may 

engage in attempts at emulating the way of life of the rich. In such a situation 

a change toward higher distributive equity could well lead to a higher absolute 

level of savings even though more of the income now goes to strata with relatively 

lower propensity to save. The absolute level may have risen in response to a change 

in the generally accepted values in regard to luxuries versus frugality. 

This formulation of the problem highlights hem unrealistic it is to 

base the whole problem of distributive equity versus savings on cross-section data 

and static analysis. Two examples may serve to show the influence of social 

mores on the absolute level of spending in a country. 
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On the one hand the experience of post-war Japan, with high rates of 

saving far down into the ranks of workers and lower-middle-class people, illustrates 

the significance of a social attitude geared toward saving; in this case, the same 

people could appreciate, in their own lifetime, the improvement in level of living 

which their own lifestyle had rendered feasible. 

As a case in contrast, consider the conspicuous consumption at weddings 

and other social occasions in otherwise rather poor peasant communities which 

is known from many countries. This type of dissaving is not occasioned by the 

material needs of the population but reflects an ambition to "show" in the com

petition for socia.l prestige. Less access to credit may sometimes be part of the 

answer to a problem like that, but less attention to the spending of the rich classes 

would help even more. And that is likely to obtain mainly on condition that the 

rich classes are less in evidence - and of course also if the rich are less highly 

esteemed, something which is also more likely under a higher degree of distribu-

tive equity. 

This problem of demonstration effect and social imitation is by far 

not confined to the urban classes or to backward people. There are many situations 

where the lifestyles of the "ma.nor people", by spending more on luxuries rather 

than investment, will have negative effects also in the rural community by the emu

lation it calls forth. 

In addition, there may also come about an indirect savings effect from 

increased consumption. With higher incomes, the peasants will demand more indus

trial goods (see below), and when these goods come out of excess capacity in 

existing domestic plant, the raised profit level in those industries should result 

in more internal savings within the firms concerned, part at least of which is 

used as investment for expansion of the same industries. 
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d. Effects on consumer demand, hence on other industries • 

Higher incomes lead to increased demand - so much the more so, the 

lesser the propensity to save on each specific income level. The complaint of'ten 

ma.de that farmers af'ter land reform will eat more, thus sell less of their products 

on the market, is at best exaggerated; it conf'uses ends and means since farmers 

are also part of the public whose welfare is at stake, and it seldom remains valid 

for very long. Even in low-income peasant communities, the income elasticities 

of demand for other consumer goods are usually higher than those for foodstuffs. 

Increased distributive equity should result in rising del'l8nd for clothing, foot

wear, household goods, etc. This could happen already as a direct result of 

redistribution, but should in any event take on more scope When the output-increasing 

effects of higher distributive equity 1ua.ke themselves felt. 

Some such effects have been noted in direct connection with land reforms . 

Among the AID country reports on land reform (1970), the report on Iran noted 

improved clothing among the ·peasantry not very long af'ter the land reform. The 

reports on Bolivia, Venezuela and other Latin American countries mention better 

and newer household goods among the beneficiaries of land reform. 

Apart f'rom the beneficial effects of improved consumption among the 

farming population, such increased market demand for consumer goods also sets off 

multiplier effects on the economy, namely to the extent that the goods in increased 

demand are manufactured in the country and come f'rom industries with excess capacity. 

A prime exmnple is the textile industry in Iran which undoubtedly received a 

booster effect already within a short time af'ter the land reform. 

This point is important because the redistribution of purchasing 

power is likely to mean a shift in consumer demand away f'rom the luxury goods 
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demanded by the rich and in the direction of the everyday necessities for which 

the poor have a high degree of unsatisfied dennnd. The significance of such 

a shift for the national economy and its development is in the fact that the 

consumer goods in higher demand under higher distributive equity are likely to be 

those which are or can be manufactured in the same country still in the early 

stages of industrialization. Textiles and footwear, with food processing, are 

typical of early industrialization in today's low-income countries, as was true 

in England in its early phase of industrialization. Such "light" industries are 

usually relatively labor intensive and often have a relatively low import content 

in their final output; yet they rely on genuine mass production, hence make impor

tant contributions toward rising factor productivity in the national economic system. 

The luxury goods in deim.nd under l ow distributive equity, by contrast, 

are often to a large extent imported, or have a high import content; when manu

factured or assembled in the country, they often rely either on highly capital 

intensive processes; or else, to the contrary, they belong in the categories of 

handicraft and personal services neither of which, or course, does much to raise 

factor productivity. 

This contrast between the goods of higher and of lower import content 

has some parallels in the agricultural sector's demand for input goods under pre

and post-reform conditions. Small farms are likely to concentrate their purchases 

of external factors to easily divisible goods such as chemical fertilizers, for 

instance, the manufacturing of which many low-income countries can undertake 

without too much difficulty. large farms, by contrast, are more likely to use 

part of their expendable funds to buy heavy machinery which is less f'requently 

made in the same country, or in any event has a higher import content. 
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The tradeoff between the saving of the rich and the spending of the 

poor is thus relatively clear. Even to the extent that total direct savings 

by individuals become smaller under higher distributive equity (and this, we 

argue, is not as likely as usually assumed), yet the booster effects on domestic 

industry should be such that industrial capital formation and industrial expansion 

are accelerated. 

e. Effects on. social mobility. 

The level of distributive equity deeply affects the possibiliti.es of 

social mobility that can exist in a country. Basically this is a matter of simple 

numerical proportions, but these are compounded by scarcity and by vested interests. 

The consequences of low social mobility are not merely in the minds of individuals 

and classes; they extend to the economics of mobilizing dormant talent and the 

recruitment for qualified positions. 

The working of the numerical proportions can be gauged f'rom the diagram 

shown above, which is drawn. in terms of size-interval f'requencies. The most 

important thing about it is the observation, confirmed from analysis of numerous 

real-world data series, that the proportions between the frequencies of the various 

income levels are functionally related to each other, reflecting a certain set 

of competitive relations which are more or less pervasive in a given society and 

generating a certain set of transition probabilities f'rom one income group to 

another. 

A high degree of distributive equity, exemplified on our chart by 

urban incomes in Illinois, means not only that most people have incomes not very 

far from the average. The same thing also means that most people are born into 

middle-class circumstances and thus have their start in life in not too uncom

fortable conditions. Most of those they compete with, whether for advancing beyond 
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the middle classes or just for reDBining there, come from backgrounds which are 

also in the middle classes. The poor, those with incomes far below average, are 

a sizable segment but they are defini"t4!,ely a minority. The cm.nee that someone 

from the low-income strata may move up into the middle classes is statistically 

good; the number of openings in the middle classes is several times larger than 

the number of low-income individuals who might want to advance. Because of the 

breadth of the middle classes, the competition for those middle-class situations 

is not extremely fierce; the talented and energetic from below do have a fair 

chance to move up, unless they are hampered by prejudice because of race, religion, 

national origin, or sex. 

On the other hand, the rich are relatively few under high distributive 

equity, m the chance of moving from middle class toward great wealth is not 

as evident. The number of the very rich may sometimes be somewhat larger than 

would be expected from the general shape of the function, because of specific 

rigidities surrounding the "star" positions; it is easier to remain there than 

to get there. 

A low level of distributive equity, typified on our diagram by rural 

farm family incomes in Louisiana, has no discernible mode. The highest frequencies 

are at or close to the bottom of the scale, and all the subsequent higher income 

levels have lower frequencies, the higher the income is - in this case in close 

agreement with the (untransformed) negative exponential function. There are 

even lower levels of distributive equity elsewhere in the world, e.g. in South 

America. When the poor are numerous and the middle classes less so, the statis

tical chance of moving up is not very good. Those who might want to move up are 

more numerous than the number of possible openings they would compete for. With 

the greater scarcity of middle-class positions, the competition among those born 

into such positions to remain there is correspondingly keener, leaving even less 

chance for any upward movement from among the poor. The rich are relatively more 
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numerous than is true in a country with higher distributive equity, but the class 

barriers are also more rigid, the advantage of inherited wealth more of a deter

minant than is true in the more f'luid situation of a country with high distributive 

equity. 

The most immediately comprehensible effect of low social mobility 

is in the frustrating of social ambitions. This my be more than just a disappoint

ment for those whom it concerns most directly. One of its effects is in a lesser 

degree of dynamism in society, and a greater risk that social con:f".l..icts will be 

sharpened and thereby exacerbate any tendency toward political instability. 

For the economic development of a country, the consequence of low 

social mobility is not hard to visualize. For rapid development, any country 

needs to mobilize the dornnnt talent of its people and select freely the best 

candidates for qualified positions. When part of a society's talent remains 

unused or badly underused - whether because of socio-economic class stratification w 
or for other reasons - then ·society is denied one of its most valuable assets. 

Evidently, a relatively high distributive equity is a more suitable 

setting for talent scouting and selection of qualified personnel than a low one. 

Just how high distributive equity can go without frustrating the 

stimulant of competition, that is a problem that does not seem to have received 

much attention. There may be some degree of distributive equity, relatively high 

but short of complete equality for everyone, which is optimal for economic 

development. Whatever that optimum level may be, there is no reason to think that 

any of the countries where land reform is being contemplated, is anywhere near to 

such an optimum. These countries all can use some improvement in the direction 

of raising the level of distributive equity. 

This whole problem complex regards not merely agriculture on account 

of its own internal development. Equally as much, it concerns agriculture as a 



-32-

sector of society and as the source for much of the :f'u.ture necruitment of workers 

for other sectors in the economy. There are reasons to believe that the degree 

of distributive equity vhich prevails in the agricultural sector may have an influ

ence on the distributive equity which comes into being in other sectors. 

Contrary to what might appear from recent debate on the topic, t he 

experience of the United States has been relatively positive. Most parts of the 

country have relatively high distributive equity, with exceptions caused by ghetto 

formation and other social rigidities. Distributive equity in the United States 

is particularly high in the upper Midwest (the Lake States and the northern parts 

of the Corn Belt)o In this region, it is plausible that a relatively high level 

of distributive equity has been influenced, as one among its sources, by the 

originally rather high distributive equity prevailing in the fa.rm sector, as a 

consequence of the ways in which the federal domain was released into private 

ownership - what happened here in the nineteenth century was in a sense a landreform 

"ex ante". The lack of any·parallel experience in the Deep South still shows 

in the lower distributive equity prevailing there, both in rural and urban areas, 

as compared to the Midwest. 

An example of how increased distributive equity in the agricultural 

sector may affect the social stratification outside it is given in the AID country 

report on land reform in Bolivia (1970). As one of the consequences of the land 

reform, the system of marketing agricultural products was completely changed. 

Instead of the large landowner or his agent taking the produce directly to whole

saler in the city, much of the farm products are now sold at small-scale, local 

country markets where small-scale peddlers, recruited from among the local peasantry, 

act as middlemen between the farm producers and their ultimate customers in the 
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cities. The transition to a marketing system which employs more people is only 

seemingly a disadvantage, for in reality it absorbs some of the underemployment 

in the rural areas; and intensive peddling is not entirely void of economic 

usefulness, as it may lead to more careful estimation of the merchandise's value 
gy 

in each case. But the wider distribution of economic opportunity should not 

be underestimated. The new rural peddler class is a likely recruiting ground 

for commercial entrepreneurship in the country, where now many more men may gain 

entry, causing heightened competition and, eventually, better service to the economy 

and the country. 

In general, distributive equity appears to become higher, the higher 

the level of per-capita income in a country. This could be because a more high

productive economy has more to go arowiJ, so the competition for scarce goods 

is less keen. It could also be that a high-productive economy experiences more 

scarcity of specific competencies, especially those related to the risk associated 

with capital intensive production, and so is forced to offer the skilled and the 

semi-skilled better conditions. Labor unions may of course also have their eff ect. 

But none of this is any reason for the low-income countries not to do anything 

about distributive equity in the near future.~The reasons given above are not 

pure theory. A good demonstration case as to the negative effect of maintaining 

sharp class divisions is given by Italy which through much of its modern develop

ment has suffered from shortages of skilled labor, a logical penalty for maintaining 

large masses of people in deeper poverty than was inevitable. 

4. Existing land systems and the need for land reform. 

a. Definition of "land system". 
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The land system of a country includes above a.J.1. the critical variables 

of ownership distribution, farm sizes and their distribution by size classes, and 

the roodes of tenure and their relative importance. In addition, we may also note 

the patterns of land settlement and land layout, and the system of land titles 

and records • 

The distribution of ownership is seldom covered in modern agricultural 

statistics. It is known with some certainty only in countries where all or most 

of the land is public property either at the state, co1DJ111naJ, or tribal level. 

In countries where private property is dominant, the statistics pay little direct 

attention to ownership distribution. In some countries it is shown implicitly 

by the tenure statistics: if most or nearly all of the land is in owner-operated, 

family-sized farms, then the farm-size data come close to reflecting also the 

ownership situation. But in countries where many large estates are run through 

hired managers, the wealth of rich individuals is sometimes much larger than the 

largest estate. 

Farm size and tenure are interrelated and sometimes the borderline 

is blurred, owing to the classification of dependent sharecroppers who are some

times returned as tenant farmers and sometimes as hired workers. Including or 

excluding the microf'undia will sometimes cause serious differences in the apparent 

proportions between the tenure classes. 

Farm size is usually given in area-units - of total farm area, or 

in some restricted area criterion. In either case, geographical variation in 

soil quality, climate, topography etc • will often cause distributive equity to 

appear lower than it is when measured in real economic terms. Analysis by 

homogenous regions or sub-regions is often necessary for a meaningful presentation 
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of the size distribution of farms. The extent to which large farms use hired 

labor is o:rten a use:f'u.1. additional criterion of farm-size inequalities. 

The :ioodes of tenure are usua.lly covered in the statistics in some 

rather crude way, omitting important sub-classifications. Whatever the face 

criterion of the tenure terms, their real. meaning is deeply affected by the actual 

economic power relations, especially the concentration of ownership of land and 

capital. 

Land settlement and layout are o:rten pointed to as important variables 

which may restrict productivity development. Settlement in huge villages or 

11 agrotowns 11 appears to limit the intensity of :kind use - or, conversely, are 

regarded as favorable for collectivized farming. Scattered and fragmented land 

layout is essentially a symptom of underemployment; the harm it does in a situa

tion of great underemployment is not very important. Only when farm labor begins 

to be scarce, will land consolidation become important, and in such situations 

there is a tendency for some of it to come about spontaneously, through the local. 

real-estate market. 

Land titles and records are a valuable instrument for making the land 

system work more efficiently, but it would be a mistake to consider them a pre

requisite for success:f'u.1. land reform. The establishment of a functioning land 

title and record system is o:rten slow and costly. In the meantime, local real 

estate affairs are regulated by local recognition, and this should be sufficient 

also for the re-distribution of land through land reform. 

b. Description of the principal. land systems; which parts of the world 

are indicated for Ja.nd reform. 
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i. La.tin America. 

Among the major regions of the world, the number one case for 

land reform is still undoubtedly Le.tin America, despite sane successful. departures 

in recent time • 

As a region, Iii.tin America has less distributive equity in its 

land system than any other major region. Settlement by conquering Europeans created 

highly concentrated land ownership, o:f'ten utilized in the form of large centrally 

operated estates. These exist or have existed in two principal forms. One is the 

overlordship over local indigenous conmunities {especially in central Mexico, 

Guatemala, and the highland parts of the Andean countries). The other is the 

export-oriented colonial plantation or ranch, variously known as hacienda, :fa.zenda, 

estancia, etc. In contrast to North America , most areas in Latin America did not 

give independent individual settlers access to wilderness land. The public domain 

was disposed of to the already wealthy. New immigrants either remained in the 

port of debarcation (as typically in Argentina), or became landless workers or 

dependent sharecroppers as in Brazil. Direct access to virgin land for settlement 

was less important and occurred mainly in rather recent time, as in north-western 

Colombia and parts of Venezuela; more o:f'ten, new settlers became squatters on 

untitled land, exposed to dispossession whenever the public-domain land they 

had settled was found to be the private property of some large landowner. 

Many large estates were created or :further enlarged in the late 

nineteenth century when church estates and village commons were confiscated and 

sold in the open market. 

Consequences of the extreme property concentration are rather 

different according to the countries and regions. 
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The indigenous conmrunities of the highlands, densely settled and 

labor intensive already at the t:iJne of the discoveries, are often mired in a 

chronic inertia of deep poverty, sometimes as badly as in congested areas of' mon-

soon Asia. The revenue which landowners can draw f'rom such areas can not be very 

large, and the improvement to the peasants, if they are given the land f'ree of' charge, 

is only a rather small first step toward i.Iqproving their conditions. 

The ranching areas, by contrast, remain rather sparsely settled and 

used on low intensity. The Pampas region of Argentina, most of' Uruguay, and portions 

of southern Brazil are pr:iJne cases. Eventually, somewhat more intensive land-use 

systems come into being but accompanied by mechanization, thus opening up little 

more employment to the congested populations elsewhere in the same country or adja

cent countries. The llanos in Colombia are a striking case: the good land in the 

valley bottoms remains extensively used, while congested small peasant communities 

eke out a very bare living on mountain-slope nearby in the same country. 

Inbetween these cases, the old plantati. on areas in north-eastern 

Brazil, with eroded soils and undermined economic base, have come into the grip 

of' demographic congestion and human degradation not very f'ar f'rom conditions in the 

old highland settlements. 

It should be added that because of' the privileged economic positions 

long enjoyed by the large landowners, many of them were not very energetic in 

:maximizing the production of their estates. Extreme is the situation which pre

vailed in Chile f'or many decades, where landowners could virtually live on real

estate credit combined with running inflation, even as the estates were often 

very low productive. 



-38.-

The principal land reforms in the region have been in Mexico, 

where most of it ha.s been accomplished, in Bolivia and Cuba where they were sweeping, 

and recently in Chile a.nd Peru where the results are still to be evaluated. 

More piecemeal measures in other countries have brought at best local relief as 

in Venezuela, Ecuador, and Guatemala. 

ii. Southern Asia1 \ ~4~~ ~tfl 
Outside Latin America, the most evident cases of a need for land 

reform a.re in southern and south-eastern Asia and the Middle East. 

The land reforms in India and Pakistan shortly after independence 

did a very incoq,lete job of redistributing ownership. Zaminadari abolition 

removed a quasi-feudal tenure situation - stemming, essentially, from tax-leasing 

arrangemen~s under the British - but in nany areas only the smaller zamindar's 

were really dispossessed in favor of the peasants. The larger zam.indar 1s often 

got the opportunity to consolidate their estates into full private property. 

For a time at least, some of these large estates were disguised as ·11cooperatives", 

the members of Which were in fact all relatives of the landowner. Even where the 

census of India shows a structure of moderately large-sized peasant farms ostensibly 

cultivated by their owners (such as the bhumidar's of Uttar Pradesh), these land

owners often function as petty landlords, renting out parcels of land on short-

term share-renting contracts Which are technically illegal but widely tolerated. 

laws establishing a ceiling on the size of individual landholdings 

have long existed in many parts of India but enforcement has been feeble or nil. 

The Indian government's renewed resolve to implement the ceiling provisions is 

faced by the fact that such measures are the responsibility of state governments, 

not the federal government. 
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The independence of Bangladesh has brought the land reform issue 

into renewed focus in both Pakistan and Bangladesh. The problem in Bangladesh 

is not so much one of glaring inequalities as of extreme demographic congestion 

and resource scarcity, ma.king even a moderate degree of distributive inequity 

difficult to tolerate • At the same time, same of the politically most active 

elements are among those that would stand to lose from a redistribution of land. 

Both in Pakistan and in many parts of India, distributive equity 

in farm size is lower than in Bangladesh, and the problem is further complicated 

by the impact of the so-called "green revolution11 which under existing conditions tends 

to favor the larger landowners who have greater ease in securing credit. The 

risk of lowered distributive equity as a consequence is among the arguments currently 

under debate. 

Other Asian countries with continuing need for land reform include 

Nepal, the Philippines, South Viet Nam, and Malaysia, to a lesser extent Indonesia. . 

Cambodia and Thailand have relatively little in the way of land problems, while 

Burma may be a less clear case. 

In the Middle East region, land reforms have been rather far 

reaching in Egypt and Iran. The reform in Iraq is at best not accomplished, and 

the approach and concept may be in need of revision before the reform can be com

pleted. Considerable inequality in land distribution persists in Syria, Lebanon, 

and Turkey. 

iii. Not indicated for land reform: Europe, eastern Asia, tropical 

Africa. 

Western and most of southern Europe are now rather far removed 

from any situation inviting the conventional concept of land reform. The agri

cultural sector is shrinking, its labor force is declining in absolute numbers 

and of'ten at an accelerating pace. Land problems include consolidation of 

fragmented holdings and the gradual transition to large farms (in land area -
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not in terms of manpower), and in many areas also the transition to less :intensive 

systems of land use, implying some disinvestment and sometimes difficult economic 

adjustments • 

This does not mean that land reform problems have always been 

absent. Central Europe did in fact benefit greatly from the policies in favor of 

landowning peasant farmers set in motion by the Cameralist policies beginning 

in the 18th century. Parceling out land to smallholders has gone on in some coun

tries until about the time of World War II. The fact that these various policies 

are now outdated does not mean that they were not beneficial in their time. 

A more puzzling prospect is that of the Mediterranean countries. 

The southern parts of Italy, Spain and Portugal have long been. strong cases for 

re-distributive land reform. When it ca.me on some scale in Italy, beginning in 

the early 1950s, the whole situation had become so different that many results 

of the reform have been abortive. Ten years after, the reform agencies found 

themselves with settler holdings whom no one wanted after the first settlers had 

left for more remunerative employment outside agriculture. The post-war land reform 

in Italy is a typical case of action at too late a phase of development. It would 

have been much more usef'ul if undertaken a.round the turn of the century, or in the 

1920s at the very latest, which would have been more analogous to present situa

tions in low-income countries of Latin America and Asia. In Spain and Portugal, 

reform measures have remained piecemeal and "pilot scale" until these countries 

too begin to feel the effects of accelerating economic development and net rural 

exodus helped, among other things, by job opportunities in central Europe. 

None of this means that the land reform measures in the Mediterranean 

countries have been in vain. Especially in Italy, they have contributed, if late 

in the game, to the upgrading of backward strata in the population. 
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Eastern Asia has had a series of the most far reaching land 

reforms of any major region, since World War n. Those in Korea, Japan, and 

on Taiwan leave little to be done. Mainland China is a case quite different from 

the other countries, but there certainly remain no traces of individuaJ. property 

concentration. 

Tropical Af'rica is also not a major case for redistributive land 

reform, but for reasons essentially different from those of most major regions. 

The tribal land system, with its communal ownership functions as a kind of social

security system for anyone who remains identified with thetribe of his ancestors. 

The land problems are those of mobilizing land for progressive farming without 

destroying the modicum of economic security which the inherited system conveys. 

Various fornrulas are being tried in some ~ountries. 

The conventional land reform problem might appear in those 

countries having substantiaJ. sectors of plantation-type agriculture - Kenya, Rhodesia, 

and of course, South Africa. In Kenya, the beginnings of land reform in the 

''white highlands" indicated that for the cost of conversion to native smallholder 

agriculture, greater benefits from the same funds were to be obtained by using 

them for modernizing traditional native villages, in areas previously untouched 

by the modernizing influences typified by the foreign settler agricul.ture. 

iv. Second thoughts: The unf.inished business of eastern Europe. 

Communist commentators often point to collectivization and the 

formation of state farms as a type of land reform - the ultimate type, in the 

views they propound. It may be discussed however whether it is in fact a defini

.tive type of arrangement. Experience has been mixed and contains many negative 

elements. The spontaneous reversions to private farming in Yugoslovia and Poland, 

and the abortive attempt to do the same in Hungary, indicate serious problems 

with the system of very large operational units. Tendencies toward internal 
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decentralization in the management of such units, in the Soviet Union and Hungary 

and elsewhere; also underscore the possibility that the large scale and the 

centralized management which were the principal ideas in early Communist lAnd 

policy, may have to be reviewed systematically. Yet another J..a.nd-system reform 

may be to the advantage of at least some of those countries. 

5. Models of J..a.nd reform, past and possible future. 

a.. Tenure change- turning tenants into owners. 

This would appear to be the simplest type of land reform, and is also the 

type that has had the largest quantitative scope in the past. 

A reason for the prevaJ.ence of this type of J..a.nd reform is the fact that 

most land systems have implied the use of landlords' land through tenant farmers, 

usua.lly on family-scale farms. Central operation of large estates - directly 

by the owner, or through a hired manager, or through tenants operating very large 

units - has had relatively less scope on the whole. Even so, many estates which 

have been labeled as centrally operated were or are, in fact, farmed by share

croppers on family-sized or even smaller units. 

Thus it was that liberation of the serfs in the nineteenth century in 

Russia and elsewhere in eastern Europe left in place vast populations of small

scale landowning farmers. The gradual tenure reforms in Ireland, which eventually 

gave nearly all Irish farmers f'ull fee simple ownership, also proceeded from the 

tenant farms as they existed. The case was similar, for instance, in southern 

and western Yugoslavia in the 1920s: the ownership rights of Turkish landlords 

were abolished and peasant farmers were elevated from share tenants to small-scale 

.landowners. Conversion from tenancy to ownership was also the essential feature 
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of the land reforms in eastern Asia after World War II - even in mainland China., 

centrally operated large estates were on the whole absent before 1949. Land reform 

in Egypt included a large element of conversion from tenancy to ownership, and the 

same is even more true of the recent reform in Iran. 

Conversion from tenancy to ownership implies increased distributive 

equity inasmuch as the dispossessed large-scale owners no longer control such a 

large portion of all landed weal.th; if compensated, they must now make their 

money work in other enterprises, not as automatically remunerative as the passive 

business of landowning. Peasant farmers are granted access to landed wealth; even 

if they have to pay for the land on some installment plan, the path of saving 

is much facilitated by the terms of payment., sometimes also by the character of 

forced saving that may have been introduc~d. 

An advantage of such conversion is simplicity: operational holdings 

are not broken up, local communities are not thrown into turmoil. A disadvantage 

is that distributive equity is not al.ways improved as radically as might be 

envisaged. Farms in Japan, Korea and Taiwan are all family-sized, but within 

the framework of very small farm sizes., distributive equity is not very high -

reflecting, as it does, inequalities existing between tenant farmers before the 

reform. In Japan the consequence was soon alleviated by the increasing access 

of farm people to supplementary employment off their farms, but such is less 

evident in the poorer countries. In Iran, land reform was mainly to the advantage 

of the farm-operator population, while the landless farmhands were left without -

sometimes, in effect, worse off than before. 

Conversion of tenants to owners supposes vigorous economic development 

to follow. If subsequent development is slow, peasant indebtedness may lead to 
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attrition of peasant ownership and renewed concentration of property in fewer 

hands. The complaint was voiced in Ireland, earlier in this century, that land 

reform would have to be repeated once in the lifetime of each generation. The 

incomplete land reform in India in the 196os also left the peasantry with no 

protection against the superior economic power of the wealthy classes in the 

rural areas. 

b. Size-of-farm change: break-up of large estates. 

The dismemberment of large estates operated as large holdings has 

always aroused more controversy than the conversion of tenant farmers to owners. 

Since the early Marxians, the notion has been hard to dispose of that size of 

operation in agriculture is tantamount to efficiency. In a very recent American 

news telecast about Chile, a reporter blamed current food shortages on the break-up 

of the large estates which he referred to as more efficient than the new forms 

of management in the country• s farms. Apparently, he had never heard of the 

extremely low productivity performance of Chile's large estates in the recent 

past. 

The dissolution or reduction in size of large estates in northern 

Yugoslavia in the 1920s was attended by raging controversy, as was the attempt 

at radical land reform in Hungary at about the same time. The arguments were 

nainly spurious, as was most of the criticism of land reform measures directed 

against large private holdings in MeAico and Bolivia. 

Regardless of the merits of large centrally operated estates, breaking 

them up into family-scale peasant holdings sometimes presents more technical 

problems than the mere conversion of tenant farms into owner farms. A new physical 

layout has to be created, which may be hampered by existing networks of irrigation 

and drainage channels and field roads. Large buildings and other fixed installa

tions, serving crop storage, animal husbandry, produce processing, etc. also 
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present problems for rational utilization. Generally, the breakup of an estate 

is the more problematic, the l!X)re capitalized it is. 

Where there are no structural obstacles, and at low levels of capitali

zation generally, the difficulties of switching to peasant-scale production should 

not be insurmountable. In point of fact, many estates which are officially desig

nated as being under central operation are in reality complexes of sharecropper 

holdings. Converting these to owner-operated farms (or tenant farms under stable, 

long-term tenancy) is not altogether simple since usually there are no fixed arrange

ments for the identity of a holding from one year to the next. At the same time, 

the subdivision of such an estate into even-sized holdings should be easier than 

is true when the estate already is subdivided into uneven-sized tenant farms of 

100re permanent character. Many old-style ?states, in Ia tin America and elsewhere, 

are poorly run in general or have become run-down in modern time; with low capitali

:ation levels, there is not much that can be damaged by a dismemberment into peasant 

farms. 

In some countries, a.11owance was ma.de for well-run individual estates 

which were ma.de exempt from land reform measures - thus in Italy and Spain. 

Implicitly, the same motive is acknowledged in Kenya, where the break-up of "white 

highlands" estates was halted or slowed down in favor of more remunerative measures 

of agrarian improvements in native villages. 

In other cases, it is attempted to salvage large-scale features in the 

old estates by recommending or imposing collective farming - thus in Algeria and 

Chile and, more on the blueprint stage, in Iran. In such cases, unrealistic 

ideas about returns to scale, and collectivistic ideology, are brought in to 

strengthen the original argument which alone by itself might not be sufficiently 

convincing as a motive for drastic measures. 
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c. Unconventional tenure changes: ejido, entailed ownership. 

When fee simple ownership often led to disappointment because it left 

new smaJ.1-scale landowners unduly vuJ.nera.ble to indebtedness end foreclosure, 

it is logical to look for other ways of rendering the lend more secure to the · 

tiller. In western Europe in recent time, the tendency has been to modify the 

terms of tenure for tenant farmers. Beginning with the British acts of the 1970s 

and later, and culminating in the French post-war laws, European tenant farmers 

have been granted substantial security in retaining their holdings. In the French 

case, talk has been about a split ownership - a proprilt/ cultura.le - where 

increased real-estate value created by the temnt's improvements are in fa.ct his 

property, as under some joint-tenancy arrangement. Unfortunately, the same laws 

that were aimed at rendering tenants more secure also invited evasion and in ma.ny 

situations caused a landlord to get rid of a tenant he might otherwise have kept, 

merely for the purpose of regaining f'ull control of his property. 

Some land reform schemes have attempted to tread a middle ground 

between free and entailed ownership by making land-reform farms unsalable until 

they have been :f'uJ.ly amortized, or within some specified period of years. Features 

of this kind are present in the reform measures in Italy a.nd Spain, and in Chile 

in the earlier (Demo-Christian) reform phase. 

A more radical approach to the same problem is embodied in the Mexican 

ejido institution. It may have been founded on nativist notions on indigenously 

rooted institutions as being in some sense superior; whatever the original motive, 

the actual consequences are of considerable interest. Land is owned by the village 

conmrunity. It is inalienable, can neither be sold nor mortgaged, either by the 

community or by individuals holding usage rights, nor can it be legally leased. 
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The land is given to villagers to use, either collectively if they so agree between 

themselves, or (as is the rule in the vast majority of ejido's) through individual 

families using separate land a.J.lotments much as if they were private property. 

The prohibitions against sale and mortgage are upheld, violations would be self

defeating as the connnunity would not stand for anything of the sort and transac

tions could not be enforced. The prohibition against renting is reported to be 

violated with great frequency, but the leases are perforce short-term. Since the 

right to receive rent can not be taken away, and the land always reverts to its 

holder within the ejido a~er each lease period, the ejido member can not become 

entirely destitute. A social-security feature is thus maintained. It was expected 

by many outside analysts that the absence of real-estate credit wou1d hamper 

productivity development in e.jido agricul · ure, but these expectations have not 

come true, to date at least. Apparently other arrangements may be made to replace 

the lacking mortgage possibiJ.ities. 

It would be tempting to propose some arrangement simiJ.ar to the ejido also 

in other land reform countries. Such a policy will however assume that the people 

concerned have some attachment to the idea of communal landholding, as in other 

areas of Latin America with large populations of tradition-bound Indians, or in 

large parts of tropical Af'rica. It does not follow that any similar institution 

will be successful. in countries where sentiment toward land ownership is more 

individuaJ.istic. In a country such as India, the likelihood of success is further 

lessened by the caste system and the cleavage within local conmrunit:ie s it mintains. 

Conmrunal institutions require a strong feeling of communal solidarity among villagers. 

d. Collectivization, cooperativization and other forms of joint services. 
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The collective-farm systems in Communist countries were envisaged :from 

the start as the eventual outcome of their land reform measures. The phrase was 

heard several times that "We will prove to the peasants that individual enterprise 

is not viable". Needless to say, any such proof has been spurious and depended 

on the authorities deliberately stacking the cards against individual peasant 

farming. As pointed out earlier, for collective farming to be successf'ul. requires, 

as in the case of communal landholding, some measure of indigenous attachment 

to such a way of life. 

More important than collectivization, in future land reform schemes, 

is the idea of joint services in credit, supplies, and marketing - the "externalities" 

of agriculture where returns to scale really apply in important ways. One of the merits 

of increased distributive equity through ,and reform is that cooperative ventures 

become more plausible when the cooperators are on a somewhat IlX>re equal footing. 

This will be treated more at length by others. In this connection we should only 

mention that the requirements of soil conservation and water use sometimes necessi-

tate joint arrangements which must be thought out whenever a new type of rural 

community is created, whether byJand reform or by colonization on virgin land. 

Let us mention two prototypes. One is the traditional irrigation 

association, as in Spain and other Mediterranean countries. They are vital in all 

dry countries. Many of them have been founded long ago and gradually found their 

form through past trial and error, no doubt oftentimes more costly than any record will 

show. In the present fast-moving era of economic and social change, the penalties 

for mistakes are more obvious. How such collective constraints are organized 

ex novo can in :fact sometimes make the difference between success and disaster, 

as in Iraq with its as yet unsolved crucial salinity problem. 



Another type of organizational problem is in the wet tropics. Many 

of these countries have already had vast land resources ruined beyond repair because un

organized cu1tivation and disforestation rendered soil.s more volatile and running 

water more .erosive. In new settlements or newly reorganized ones, ownership and 

usage rights must be organized in ways that respects these conditions. One of the 

more :interesting departures toward new tenure arrangements was in the paysannat 
~ 

under Belgian administration in za!re ( then Belgian Congo) • Individual rights 

and collective constraints and duties were blended in ways aiming at ma.king the 

physical environment secure, supplying jointly those services that are supplied 

most economically in this way, and n:aintaining at the same time as much individuaJ. 

cu1tivator incentive and responsibility as possible. 

These are just some examples of models of organization or modified 

ownership rights that may have to be contemplated. Any applied case needs imaginative 

empiricism. 

Appendix 1. A note on disguised underemployment. 

The problem of underemployment in low-income agricu1ture is more than 

the subject of a drawn-out academic dispute. The theory of land reform hinges 

to a large extent on this issue. If certain neo-classical critics of the theory 

of disguised underemployment were right, then a large part of the economic case 

for land reform wou1d be invalid. This was also assumed, without much argument, 

by Steven Cheung in his treatise on share renting. 

Let us first agree on terms. The unemployed have no gainf'ul work 

to do; the underemployed have, although not enough. An underemployed person is 

one who has work to do which keeps him tied to a place of work, but not enough of 

it to allow him to do as much as he might if there were more to do. This condition 

is extremely widespread and highly frequent in all walks of life; it is an important 

cause of low morale in business firms where it occurs. There is no particu1ar 
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reason why agriculture, either traditional or modern, should be an exception to 

the frequent occurrence of underemployment. 

Both unemployment and underemployment may be open or disguised. 

Both may become disguised by mak.ework. The classical case pinpointed by Joan 

Robinson from the depression, of men selling apples in the street, is the typical 

one of disguised unemployment - disguised through ma.kework. The work these people 

took on did not need to be done at all, but served merely to spread the earnings 

so they might get some smaJ.l income to live on - at the expense of established 

retail outlets. 

Underemployment is frequently disguised, in addition to ma.kework, 

by slow motion or over-organization. Slow motion is what most critics of the 

theory of disguised underemployment have ""verlooked: when the marginal product 

of agricultural labor is found to be positive, this is o~entimes only because 

labor is measured in time units rather than motion units. The production function 

for slow-motion work is lower than for strenuous work and easily shows a positive 

marginal product where the strenuous-work function would show zero ll'.6rginal product 

for the same, or f'ewer, time units (see diagram). If' the work input were specif'ied 

in motion units instead of time units, the function for strenuous work and slow 

work would be the same. 

In addition, there is frequently confusion as to the cause of' seasonal 

unemployment in agriculture. Agriculture is seasonal in most countries, and off 

seasons contain less opportunity for agricultural work than do the peak seasons. 

But it is a mistake to think of the seasonality of agricultural work as being 

entirely rigid, or entirely determined by nature. The cropping systems also have 

an influence, and wherever agriculture really begins to suffer shortage of' labor 

in peak seasons, this situation is met by a reorganization of the cropping system -
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by diversification which includes crops (or crop varieties) with different seasonal 

labor requirements. Where the seasonal peaks of' labor requirement are extremely 

sharp, this is theref'ore in many cases a symptom of underemployment rather than 

its cause - certainly not its sole cause. 

Something similar applies to factors such as fragmented land layout 

and settlement in large villages with long distances to outlying land parcels. 

These features are also symptoms more than causes of underemployment. They will 
w 

be less and less tolerated by the farmers when the employment level improves. 

Appendix 2. Review of evidence. 

The amount of land resources available for agricultural production, 

per worker or per inhabitant, varies a great deal between countries. The differences 

are dif'ficult to be precise about. Native quality of the soil varies with climate 

and other :factors of' physical geography. The potentially productive land - as 

yet unused or used on a very low intensity level - is o:rten of' unknown capability. 

To bring a minimum of order into the discussion, Table 1 shows crop

land, total population, and agricultural population in selected countries, mainly 

f'rom regions with somewhat homogenous conditions. Western Asia and northern 

Af'rica are not represented because the contrasts between intensive irrigated 

land and extensive dryland are so striking in these regions. The table uses only 

data on cropland and not on grassland, because the latter category varies in 

quality even more than the croplands. Countries where grasslands represent a 

very major portion of' the production potential are generally not included in the 

table. 

The last column shows the amount of' cropland per head of the agri

cultural population and thus gives a clue, albeit a vague and indirect one, of the 

average size of holding that might be possible if all agricultural families held 

some land. Obviously, the average size of the agricultural f'amily also varies 

between countries (generally f'rom 4 to 6 members), and so the average size of 
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holding, in cropland terms, might be some such multiple of the hectarage shown 

in Col. 6 of the table. 

The figures in Col. 5 (cropland per person of the whole population) 

varies from country to country in a much lesser degree than is true of cropland 

per person of the agricultural population (Col. 6). It is a rare country where 

the amount of cropland per inhabitant exceeds 1 hectare. The majority of all 

countries have less than 1/2 hectare of cropland per inhabitant. The world's 

average comes to about .38 hectare (just under 1 acre). 

The proportion between the figures in columns 5 and 6 from the same 

country reflect, of course, those between total and agricultural population. 

The fact that inter-country variation is so much stronger in Col. 6 than in 

Col. 5 highlights the importance of econc 1ic development for increasing the land 

base per f'amil.y. Differences such as those between Japan and South Korea, 

or between Puerto Rico and Haiti, are eloquent testimony on this. 

Virgin land resources are all but used up in most parts of Asia, 

Europe, and North America. They are large but difficult to measure in South 

America and tropical Africa, as well as in some Asian regions (the outer islands 

of Indonesia being perhaps the most impressive case). 

For instance, the figures from the Ivory Coast appear to include 

all the land which is used for cropping at one time or another during the long

fallow cycle, while most other African countries only show what is used for crops 

in a given year. The trouble is that use of all the cultivable land at the same 

time will call forth severe soil destruction problems, the remedy for which may 

lie in technology not yet sufficiently tested or in some cases not yet even 

invented. Hence the true extent of "potential cropland" remains uncertain. 

The same may apply to many areas in tropical America as well. 
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Table 1. Cropland, total population, and agricultural population in selected countries. 

Estinntes f'or 1970, in the main from the F.A.O. Production Yearbook, 1971. 
3 4 5 6 1 2 

Country 

Eastern Asia 

China, ma.inland 

II Taiwan 

Japan 

Korea, N. 

11 s. 

South-east Asia 

Burma 

Indonesia 

Malaysia 

Philippines 

Thailand 

Viet Nam, N. 

11 II 

South Asia 

Bangladesh 

India 

Nepal 

Pakistan 

s. 

Cropla.nd 
000 hectares 

110,300 

867 

5,510 

1,894 

2,311 

18,941 

18,000 

3,524 

8,977 

11,415 

2,018 

2,918 

9,500 

164,610 

2,090 

24,000 

Total 
population 
000 

850,4o6 

14,520 

103,54o 

13,674 

32,422 

27,584 

119,913 

10,931 

38,493 

35,814 

20,757 

18,332 

'71,000 

550,376 

11,04o 

60,000 

Agricultural 
population 
000 

568,921 

6,171 

21,329 

7,275 

17,300 

17,570 

83,230 

6,176 

26,752 

27,398 

16,108 

13,620 

6o,ooo 

372,6o5 

10,112 

35,000 

Hectares of' cropland per 
person of': 
Total Agricultural 
population population 

.13 

.06 

.05 

.14 

.07 

.69 

.15 

.32 

.23 

.32 

.10 

.16 

.13 

.30 

.19 

.4o 

.19 

.14 

.26 

.26 

.13 

1.08 

.22 

.57 

.34 

.42 

.13 

.21 

.16 

.44 

.21 

.69 
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Table l, cont'd 

l 2 3 4 5 6 

Tropical Africa 

Angola 900 5,501 3,568 .16 .25 

Ghana 2,835 8,832 4,84o .29 .59 

Ivory Coast 8,859 4,916 3,986 1.80 2.22 

Nigeria 21,795 76,795 45,423 .32 .48 

Rwanda 704 3,6o9 3,277 .20 .21 

Uganda 4,888 8,549 7,342 .57 .67 

Zaire 7,200 17,493 13,701 .41 .53 

Central America 

Cuba 3,585 8,4o7 2,755 .43 1.30 

Guatemala 1,498 5,180 3,246 .29 .46 

Haiti 370 4,867 3,754 .08 .10 

Mexico 23,817 50,670 23,617 .47 1.01 

Puerto Rico 236 2,784 387 .09 .61 

South America 

Argentina 26,028 24,353 3,704 1.07 7.03 
Bolivia 3,091 4,931 2,873 .63 1.0ts 
Brazil 29,76o 93,565 40,869 .32 • 73 
Chile 4,632 9,780 2,484 .47 1.86 
Colombia 5,258 21,ll7 9,:i41 .25 .55 
Peru 2,843 13,586 6,1c~9 .21 .46 
Uruguay 1,947 2,886 482 .67 4.04 
Venezuela 5,214 10,997 2,887 .47 1.81 



- :56-

Table 1, cont'd 

1 2 3 4 5 6 

Southem Europe 

Italy 14,930 53,667 9,735 .28 1.53 

Portugal 4,370 9,630 3,523 .45 1.24 

Spain 20,6o1 33,290 11,222 .62 1.84 

Yugoslavia 8,205 20,527 9,651 .4o .85 

Eastern Europe 

Hungary 5,594 10,310 2,484 .54 2.25 

Poland 15,326 32,805 9,94o .47 1.54 

Romania 10,512 20,253 10,503 .52 1.00 

u.s.s.R. 232,809 242,768 77,322 .96 3.01 

Western and central 

Europe 

Denmark 2,678 4,921 595 .54 4.50 

Germany, W • 8,075 61,682 3,514 .13 2.30 
II E. 4,eo6 17,257 2,133 .28 2.25 

SWeden 3,053 8,046 754 .38 4.05 

United Kingdom 7,261 55,711 l,54o .13 4.71 

North America 

Canada 43,4o4 21,4o6 1,712 2.03 25.4 

United States 176,440 205,395 8,216 .86 21.5 

Australia 44,610 12,552 1,049 3.55 42.53 
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2. Farm distribution by size. 

Data on farm size distributions can easily be misleading if presented 

"in the raw", without appropriate geographic breakdown. The chief reason for this 

is that inequality in farm size reflects more than socio-economic inequality of 

holders: it also incorporates geographic disparities in soil quality, climate, 

and topography. Thus, for instance, the farm-size distribution of New Zealand 

would appear, at first blush, to be highly unequal - by whatever indicator, nearly 

as unequal as in most countries of Ill.tin America. The reason, in the case of 

New Zealand, is mainly geographical, however: the proportions between family 

labor and hired labor on New Zealand farms, combined with the near absence of 

any labor surplus among the smaller farms, points to the conclusion that the 

country has a predominantly family-scale agriculture, structurally similar to 

conditions in Europe or North America. 

It is characteristic that in a country such as the United States, the 

apparent degree of inequality is greater for the country as a whole than in any 

one among the geographically more homogenous states. Thus, in exponential-function 

terms, the median/average ratio for the United States farms is only .18, a quite 

low value; in states such as Wisconsin and Iowa, it climbs to .89; in Illinois, 

a state with some "southern" areas, .84; in the "border" states of Kentucky and 

Tennessee it is .69 and .67 respectively, while some deep-south states are below 

.65 or even below .60. As a case in contrast, we may mention Brazil. Here, the 

country-wide median/average ratio is also .18, but individual states do not rise 

much higher. The state of Rio Grande do Sul, one of the more family-farm oriented 

states, has an over-all median/average ratio .32, differentiated as .44 for crop 

farms and .19 for livestock farms. Small, homogenous zones within the state are 

found to vary between .20 and .70, thus still much lower than in most parts of the 
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United States, even though within the framework of much more specialized geographical 

breakdowns. The special tabulation of farm size as classified by size of cultivated 

area (cropland plus cultivated grassland) in Rio Grande do Sul still comes no 

higher than .65, despite the more homogenous basis for classification. 

Such comparisons can be pursued to almost any extent; space forbids to 

go much further here. As an aid to the reader, a few tables from the 1960 World 

Census of Agriculture (F.A.O., Rome), are appended. The first of these, percent 

distribution of farm numbers by size (of total farm area) suffers from the limi

tations just alluded to; each country's data need to be read with some knowledge 

of the country's geographical and economic conditions. The two following tables, 

which relate to distribution of cropland within farm sizes, and the average crop

land area within each size class, are som1what more informative. It is conspicuous 

that so much of the cropland in Iatin America is in the higher size classes, while 

the same is true of only a few countries in Asia and Africa. Even here, of course, 

it is necessary to have some knowledge of the geography and economy of the countries 

concerned, to appreciate the meaning of these various numbers. 

Some further light can be shed on the farm-size distribution and its social 

meaning by studying the composition of the farm labor force and its composition 

of family workers (farm holders and unpaid members of their households) and hired 

workers. The figures in the World Census contributions are of uneven quality 

and use a variety of breakdowns, and most of them do not show these breakdowns 

by size of holdings. A few observations can be made with profit, however. 

Among the smallest rates of hired workers in agriculture are in Japan, 

where they are only 1.7°/o of the farm work force, and South Korea, with 4.4%; 

in both countries, family workers are more numerous than hired workers in all 
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the size classes shown in the tabulations. Belgium has rather few hired workers 

also (4.4%), and only the size-class of 100 hectares and over bas more hired than 

family workers - the numbers are small, at that. Bangladesh, with some 16 million 

farm workers enumerated in the Pakistani census, has only 7.5"/o of these cla.ssified 

as hired, and the highest size group, 25 acres and over, still has somewhat more 

family than hired workers in its work force of 227,000. The highest rates of 

hired workers are those shown in South Africa (82.~) and South West Africa, or 

Namibia ( 74. 7%) • Spain returns only 17. 'c'/o of its farm work force as hired, but 

the hired workers prevail over family workers in all farm size groups over 50 

hectares, thus on a large part of all the productive resources, indicating the 

family workers on the smaller holdings may be underemployed. Sri Lanka (Ceylon) 

has no more than 23.5% of hired workers, hut these prevail strongly on farms over 

25 acres, contrasting against the also very strong predominance of family workers 

on the smaller farms - indicating the dichotomy of plantations versus peasant 

farms • . The situation is similar in Malaysia. Those countries in South America 

for which labor data are available don't show these in cross classification with 

farm size, thus Argentina and Paraguay. In Argentina, with 35 .8 percent hired 

workers, there is likely to be a cleavage between rather fully-employed large 

farms on the Pampas and underemployed smaller peasant farms in the hilly areas to 

the north. 

3. Ownership, farm size and land productivity. 

Let us begin with farm size, which is the relatively better known of the 

two tenure factors, as they relate to productivity. Over-all land productivity 

is usually treated only in index-number form (thus by F.A.o.), but recently some 

hard numbers were computed for several countries to show output and value added, 

per hectare of agricultural area in the country and per male worker engaged in 
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agriculture. Results are shown in Table 2. The data are in terms of international 

wheat-units (wheat-ton equivalent, price-weighted output). The price weighting 

was done on the basis of a compromise between prices from the United States, Japan, 

and India. 

'It is easy to see that the highest land productivities are in countries 

where farms are very small. The farms in Taiwan, Japan, and Egypt are extremely 

small by any standards (1.1, 1.2 and 1.6 hectares average, respectively), those 

in Belgium and the Netherlands were very small by the standards of highly indus

trialized countries (5.9 and 8.8 hectares average, respectively, at the time the 

data refer to). It is equally easy to see that many countries with large farms 

and extensive land resources achieve only rather low levels of output per area 

unit. This latter part of the story i s J~ss conclusive than the former: low 

levels of area-unit production is of course o~en the simple consequence of low 

natural land productivity, thus in Australia, South Africa, North America and 

several others. This could leave also several countries in South America in 

uncertain judgment as to the role of nature in determining land productivity. 

The ability of very small farms to achieve very high output levels cannot 

be reasoned away, however. The levels achieved in Japan, Taiwan and Egypt are 

more than a result of the absence of low-productive land. It is also adequate 

testimonial to the ability of very small farms to use their resources to the hilt. 

The conclusion is reinforced when we look at the figures for output and value 

product per man engaged in agriculture. Those for Taiwan are by far not the 

lowest on record; they are several times higher than in India and Pakistan, and 

noticeably higher than several others in the table. It is particularly striking 

r 
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Table 2. 

EsrJMATES OF LAND AND LABOUR PRODUCl1VITIES IN AGRICULTUR[, 

1957-62' 
43 Countries. Unit: W.U. 

Gron Output Value AdJrd 

Cou111rles 
I ~r J!t..·ctar~ pu Male per Htetare [X"r Male 

(YiT) (Y/L) (J//T) (J//L) 

Arp:cn1ina. 0 · 38 38·7 0·36 36·6 
Au::.rr;,lia 0·09 110· I 0·07 87· I 
Au•aria 2 · 19 29·4 l ·49 20 ·0 
lkl~;um (.!: Luxcmbur2) S· (\S 45·7 3·64 n·9 
Bruil O· u6 9 · 6 0 ·6S 9·3 
Ct:.na<!a 0 · 5~ 77·9 0 · 33 44·8 
Ccrlon 3·70 5·6 3 · 55 5·3 
Chile 0 ·99 12·0 0 · 87 10·6 
Chiro. T¥1wan 9·62 7·8 8·91 7·3 
Colo:-nbia 0 · ~5 10·4 0 · 83 10 ·2 
Denmar'· 3 · 7'J. 39 · 2 2·50 25 · 9 
Finland I ·53 27·1 0 ·4S 8·5 
Fr:in.:c 2·56 J7·0 I ·81 21\ · I 
Germany. Ftd. Re:,. 3·57 34 ·4 1·97 19 · !1 
Greece 1·22 10·1 l ·07 8·9 
lr.Jtl. 1·12 2·2 I· II 2·2 
Irelan.! I ·28 16·8 0·92 12•0 
Jsra:l I ·94 30·2 I •68 26·1 
h :1lY 2·59 · 14·4 2·09 11 ·6 
Japan 7 ·47 10·7 6 · 00 8·6 
l.ibr.1 O· ~ - 0 · 03 -
}\~~uritiu5 5 · 36 11·6 4 · ~1) 10·4 
Mc.Ako 0·41 7 · 7 0 · 3~ 7·4 
~<thcrlands 7· II 40 · 6 5 · 5•> 31 ·9 
New Zc3land l · 19 146 · 8 0·96 117 · 9 
~Or\\aY 2·91) 29 · S 0·&9 9·2 
Pa~1')rnn - 2·~ - 2·5 
P:..r:.i. ti:.UJY I 0 · 9ij 5·4 0 · 91 5 · 3 
Pc1 a 0 · 53 10·0 O· SO 9 · 4 
1 i.,J,ppim:s 2·03 4·0 1 · 98 3 ·9 
P( ·O, ;.h\ ll - 8· l - 7 · 4 
S<>ut!·. Africa 0·16 11 ·8 0 · 14 9 · 9 
Sp:,in · I ·63 II ·6 l ·4o 10·4 
Surinam 3 · 93 15·1 3·61 14·4 
S"·cdcn 1· 91 40 ·0 0 ·67 14·1 
S¥r ~ii.trhl.nd 3· 14 29•1 2·69 24·8 
S~;d:1 0•)4 9 ·0 o -,4 6 · 4 
T1..r~cy 0 · 62 7·3 O·SS 7·0 
U.A .;l. 6·9S 4·3 6·58 4 · 1 
u .... I -~4 41 · 4 1·18 2S·2 
U .S.A. 0 · 74 96 · 2 O·H 50·4 
VtnCLUCJ3: 0 · 29 8·3 0·28 7·9 
YuM~lavla- I · 25 - l·l~ -

1 Y In Table 2 and V in Twblc 4 >re ..i,vided by T. >trkuliur:il land nrea Including pern ,al!enL 
me~Jows and ~stores or by L econonticuily 3C'livc male popul:a.tion in .. 11rlcu!lur.: c..stlm.1tcd a, 
dc=ibcd J:, r.c<I. 

Source: Y. Hayami and K. Inagi, "I:1t1?rnational comparisolllJI 

of c1.gricultural productivities 11
, 

The Farm '!conornist (Oxford, ~ngla.nd) 11:10, 1969. 
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that several countries in South America, with generous endowments of land for 

agriculture, still fail to much exceed, in some cases even rea.ch, the level of 

labor productivity attained on Taiwan or Japan with their extremely limited 

physical area available for agricultural production. The comparison is not 

flattering to the many large farms in Le.tin America.. 

The same conclusion extends to the European countries in the table. 

Belgium and the Netherlands actually belong in the upper echelons of labor productivity 

(other than in the countries of overseas recent settlement), and they compare 

favorably also with the United Kingdom which has much larger fa.rms reflecting a 

substantially more generous endowment of land per man in agriculture. 

It is thus firmly established that agriculture may very well be organized 

on very small, predominantly family-seal~ farms and still achieve high levels of 

productivity both of land and of labor. 

A more subtle question is that of the relative productivity of larger and 

snBller farms in the country. Many countries show a clear inverse relationship 

between farm size and land productivity. The classical case is that of Hungary 

in the 1930s, from which some figures are shown in Table 3. 

Table 3. Hungary. Gross return on sample farms, 1929-38 , and shares of the 
same consumed on the farm and sold, respectively. Data in peng8 
per kat. hold. 

Of which 
Holding size, Total gross consumed Sold Percent of total 
kat. hold. return on farm off farm Consumed Sold 

-10 248 109 139 44 56 
10-20 193 76 117 39 61 
20-30 174 70 104 4o 6o 
30-40 146 59 87 4o 60 
40-50 141 55 86 39 61 
50-lOO 134 36 98 27 73 
Averages 165 63 102 38 62 

Source: Kulin and Pataky, op. cit., (note 9), P• lllE. 
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In this instance, there was not even any sign of smaller holdings bringing 

less goods to the market; on a per-area-unit basis, they actually sold more than 

the larger farms, despite their relatively higher demand for on-farm 

consumption of own products. 

A more intricate problem is that of explaining such differences, especially 

when they are less striking than in the Hungarian case. Reference was made above 

to the debate which has been going on in India (see Note 8). The objection has been 

that maybe smaller farms consisted of more productive land which for this reason 

might have been subdivided into smaller lots, while the less fertile land would 

perforce remain as larger tracts to be viable. 

In one of the AD) country studies of 1970, that of Mexico (see also Note 8), 

it was shown, however, that small holdin~ could compete with the larger ones for 

productivity even when they had in fact lower average quality of land. The 

Mexican land reform le~ former estate owners with generously sized residual 

holdings, and it allowed them to pick the land ih ey wanted to retain. Naturally, 

they retained the best, and so the ejido sector must be assumed to have, on 

average, somewhat less fertile land than the large private farms. Yet the e.j ido' s 

obtain about the same yield level, even with less input of fertilizer and other 

external inputs, hence their productivity on comparable resources must be somewhat 

higher. 

Ownership and the conditions of tenure are far more difficult to relate 

directly to productivity than is true of farm size. The figures in Table 2 include 

those from countries with high productivity some of which are heavily owner

operated (such as Japan, Taiwan, and Egypt), and some with large amounts of land 

under lease, such as Belgium and the Netherlands. Among the moderately high

productive countries, Denmark and Germany have ma.inly owner-operated farms while 
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England and France have large a.mounts of land under tenant farming. To lay bare 

any connections between tenure terms and productivity will require more detail 

than can be presented here; given the connections between regional fa.rm-types, 

historical incidents, and tenure, this topic can only be pursued at the level 

of detailed analysis of individual countries. 
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1/ On the general problem of land reform ideology, see Karin Dovring, "I.and 

reform as a propaganda theme," in Dovring, Land and Labor in Europe, 

3 rev. ed., The Hague 1965, pp. 278-375, 473-479, 507-510. 

g/ For details, see William C. Thiesenhusen, Chile's e?SPeriments in agrarian 

reform, Madison, Wis., 1966; cf.review by Folke Dovring in Journal of Farm 

Economics, Vol. 49:2, March 1967, pp. 538-54o. 

'JI V. D. Wickizer, 11The plantation system in the development of tropical economies 11
, 

Journal of Farm Economics, Vol. 4o:l, Feb. 1958, pp. 63-77. 

l:J) Roy N. Van Arsdall and William A. Elder, Economies of size of Illinois cash

grain and hog farms, University of Illinois College of AgricuJ.ture, Agricultural 

Experiment Station Bulletin 733, Urbana, Illinois, Feb. 1969. 

See also "The one-man farm: How big? 11 
• The Farm Index (U .s .D .A.), Jan. 1973, 

pp. 4-5 (based on manuscript by Warren R. Bailey). 

2./ Folke Dovring, Productivity of labor in agricuJ.tural production, University 

of Illinois College of AgricuJ.ture, AgricuJ.tural Experiment Station Bulletin 

726, Sept. 1967, pp. 30-33. 

§/ Don Kanel, "Size of farm and economic development", Indian Journal of Agricultural 

Economics, Vol. 22, Apr-June 1967, pp. 26-44. 

1./ Cf. Folke Dovring, 11Macro constraints on agricuJ.tural development in India", 

Indian Journal of AgricuJ.tural Economics, Vol. 27:1, Jan-March 1972. 

§/ See, for instance, C.H. Hanunantha Rao, 11Alternative explanations of the 

inverse relationship between farm size and output per acre in India", 

The Indian Economic Review, Vol. 1 (New Series) No. 2, Oct 1966, pp. 1-12, 

and Folke Dovring, 11La.nd reform and productivity in Mexico", Land Economics, 

Vol. 46: 3, Aug. 1970, pp. 264-274. 

2/ s. V. KuJ.in and L. V. Pataky, "The economic situation of peasant fanns in 
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Hungary during the period 1930 to 1938", Monthly Bulletin of Agricultural 

Economics and Sociology (Rome, International Institute of Agriculture, reprint 

from International Review of Agriculture) No. 4, April 1941. 

19./ The argument is pursued consistently by Steven Cheung, The theory of share 

tenancy, Chicago 1969, who equally consistently disregards the possibility 

of a discrepancy between rates of return in private account and in social 

account. 

JJ} Thus, for instance, Stanley C. Johnson, A history of emigration from the 

United Kingdom to North America, 1763-1912 (London 1913), pp. 38 sqq., 

on cases where British landlords deliberately helped in emigration from 

congested areas, as a means of improving their own net income. The conversions 

of crop farming villages to sheep pa <:! tures in Tudor England and mu.ch later 

in Scotland, also meant lower use-intensity and higher rent. 

Jg} Conrad H. Hammar, "Intensity and land rent", Journal of Farm Economics, 

Vol. 20:4, Nov. 1938, PP• 776-791. 

W Folke Dovring, "Soviet farm mechanization in perspective", Slavic Review, 

Vol. 25:2, June 1966, pp. 287-302. Cf. also F. E. Dohrs, "Incentives in 

Communist agriculture: The Hungarian models", Slavic Review, Vol. 27:l, 

March 1968, pp. 23-38. 

'J:!±/ Margaret Digby, Co-operatives and land use, Rome (F.A.O. Agricultural Develop

ment Paper No. 61) 1967, pp. 7-14. 

~ The case for labor intensity is made forcefully in Peter Dorner and Don Kanel, 

The Economic Case for Land Reform, AID Spring Review 1970, SR/IB/A-3, 

Washington, 1970, pp. 41; re-published, with some modifications as Chapter 3 

of Peter Dorner (ed.), Land Reform in La.tin America: Issues and Cases, 

Madison, Wisconsin 1971 (Land Economics Monograph Series Number 3). 



-67-

1§/ Analysis of sector proportions in employment in Folke Dovring, "The share 

of agriculture in a growing population", Monthly Bulletin of Agricultural 

Economics and Statistics, (Rome, F.A.o.), Vol. 8, Aug. 1959, pp. 1-11; 

application to national product formation in~' article quoted in Note 7 

above. 

KI} The basic findings are in Folke Dovring, "Distribution of farm size and 

income: Analysis by exponential :f'unctions 11
, in the press to be published 

in Land Economics (Madison, Wis.) in May, 1973. 

"d:§/ The correlation between the Gini ratio and the exponential parameter was 

computed by Ray M. Leuthold, Associate Professor of Agricultural Economics 

at the University of Illinois; in most data sets, an R2 of .95 was found. 

The exponential-:f'unction analysis r E lly does not contra.diet Pareto's main 

finding either; the outer tail of the exponential f'unction and its transformed 

versions is sufficiently close to a straight line so that many real-world 

data series will easily be read as linear :functions, hence Pareto's premature 

generalization. 

~ Harvey Leibenstein, Economic Backwardness and Economic Growth, New York 1960, 

chapter 6. 

~ For further elaboration on this problem, see Folke Dovring and Karin Dovring, 

The Optional Society, The Hague 1971, chapter 4. 

'?]} On the roles of small scale marketing in low-income countries, see P. T. Bauer 

and B. S. Yamey, "Economic progress and occupational distribution", The 

Economic Journal, Dec. 1951, and Victor C. Uchendu, "Some principles of 

haggling in peasant markets", Economic Development and Cultural Change, 

Vol. 15:1, 1966, pp. 10-20. 
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ggj For references on the paysannat in Zaire (formerly Belgian Congo), see 

Bibliography on land tenure, Rome (F.A.O.) 1955, p. 70, Supplement 1959, 

p. 71, and the new Bibliography on land tenure, Rome (F.A.O.) 1972, 

pp. 83-85. 

W Cf. Folke Dovring, "Underemployment in traditional agriculture," Economic 

Development and Cultural Change, Vol. 15:2:l, Jan. 1967, pp. 163-173. 
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SUMMARY AND RECOMMENDATIONS 

1. Rural development is a growth strategy for a particular target 
population--the rural poor. It involves extending the benefits of develop
ment to those whose futures lie in the pursuit of a livelihood in rural areas. 
These include small scale farmers, tenants and the landless. 

2. A strategy for rural development must be based on a recognition of 
three points. First, that the rate of transfer of people- out of low produc
tivity agriculture and related activities into more rewarding pursuits has 
been slow and, given the relative size of the modern sector in most developing 
countries, will continue to be slow. Second, that the mass of people in rural 
areas of developing countries are in varying degrees of poverty, and that this 

. can only get worse as population expands at unprecedented rates relative to 
existing available resources, currently used technology, and present institu
tions and organizations. Third, that rural areas have labor, land and some 
capital which if mobilized could reduce poverty and enhance the quality of 
life of rural people. This implies fuller development of existing resources, 
including the construction of infrastructure such as roads and irrigation 
works, the introduction of new production technology and the creation of new 
institutions and modes of organization. 

3. The concern of rural development with the amelioration of poverty 
means a clear orientation towards increasing production and raising produc
tivity. Rural development recognizes, however, that improved food supplies 
and nutrition, together with basic services such as health and education, can 
not only directly improve the physical well-being and quality of life of the 
rural poor, but also indirectly enhance their productivity and their ability 
to contribute to the national economy. It is concerned with the modernization 
and monetization of rural society and with its transition from traditional 
isolation to integration with- the national economy. 

4. The objectives of rural development therefore extend beyond any 
particular sector. They encompass improved productivity, increased employ
ment and thus higher incomes for target groups, as well as minimum acceptable 
levels of food, shelter, education and health. A national program of rural . 
development should include a mix of activities, including projects to raise 
agricultural output, create new employment, improve health and education, 
expand communications and improve housing. Such a program might be made up 
of single sector or multi-sectoral projects, with components implemented 
concurrently or in sequence. The components and phasing must be formulated 
both to remove constraints and to support those forces prevailing in the 
target area which are favorable to development. 

S. The nature and content of any rural devel9pment program or project 
will reflect the political, social and economic circumstances of the particular 
country and region. Where the scope and need for rural development are not 
accepted by government leaders, or where resource constraints are binding 



- ii -

(especially the supply of skilled manpower) initial projects may be experi
mental in nature or restricted in extent. Where particular needs are pressing, 
such as in cases of famine or disease, narrowly focused projects may be appro
priate. 

Target Population 

6. Approximately 85 percent of the 750 million poor in the developing 
world ll are considered to be in absolute poverty--based on the arbitrary 
criterion of an annual per capita income equivalent to US$50 or less. Three
quarters of these are in the developing countries of Asia, reflecting both 
the low levels of national per capita income and the relative size of the 
rural sector in these countries. The other 15 percent are judged to be in 
relative poverty--having incomes above the equivalent of US$50, but below 
one-third of the national average per capita income. Most of these are 
located in the less-poor developing countries, a large fraction being found 
in Latin America. 

7. Of the population in developing countries considered to be in 
either absolute or relative poverty, more than 80 percent are estimated to 
live in rural areas. Agriculture is the principal occupation for four-fifths 
of the rural poor. These people are found in roughly equal shares in both 
densely populated zones (over 300 persons per square kilometer) and sparsely 
populated zones (less than 150 persons per squar~ kilometer~. Thus poverty 
is found in the highly productive irrigated areas of Asia, as well as in the 
adverse conditions of the Sahel, North East Brazil, the Andean Altiplano and 
the dry zones of India. 

8. The· rural poor include small scale farmers, tenants and share-
croppers, and landless workers and their families. There are over 80 million 
smallholdings of less than two hectares, many of them comprising several small 
fragments of land, most of which generate incomes below the absolute poverty 
level. The tenants, sharecroppers and squatters, who represent another JO 
million or more familes, are often less well-off. While the largest prop,. r-
t ion of workers in agriculture is seLf-employed, there is also a growing group 
of landless or near landless workers--especially in Asian coun tries . These 
people are dependent on seasonal work and are among the poorest of the rural 
community. 

9. Despite high rates of rural-urban migration, the rural population 
is still growing at approximately two percent a year. The consequent worsening 
of the man/land ratio means that increases in output and income must come pri
marily from increased yields per acre and cultivation of higher value crops. 
This will require both access to suitable new technology and the capital to 
utilize it. This in turn implies the need f or new or improved service systems 
to support a modern agriculture. The new seed-fertilizer-water technology for 
wheat, rice and maize provides the first major opportunity for extending 
science-based agriculture to low income, small scale producers of traditional 
crops. Further adaptive research and extension are required to ensure an 

1/ The poor are defined as those with incomes per capita of US$50 or less, 
plus those others with incomes per capita less than one-third of the 

national average. 
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adequate rate of technological change. Special programs are necessary to aid 
the rural poor to contribute more to an increase in output. These programs 
must include the provision of infrastructure and on-farm improvements. 

10. The need for special intervention to raise rural production and 
incomes applies also to the provision of social and other services such as 
health and education. Poverty is reflected in poor nutrition, inadequate 
shelter and low health standards. These affect not only the quality of life 
but also the productivity of rural people. In particular, there is a need 
for nutrition and preventive health programs, including improved water supplies 
and sanitation. Better education is an important element in this and may also 
provide an opportunity for the rural young to escape from poverty. In order 
to remedy both quantitative and qualitative educational deficiencies, increased 
used of "basic education" is considered imperative. 

11. Rural areas also have a smaller share of other services, such as 
domestic water, electricity, waste disposal and other economic infrastructure, 
than do urban areas. Even where these services exist, the poor are often 
excluded from access by reason of inadequate organization and cost. These 
problems indicate the need for a special effort to provide appropriate social 
and economic infrastructure for the rural poor, and the importance of inte
grating these components into rural development projects. Without a concerted 
effort, rural poverty will remain all-pervading. 

Policy Framework 

12. Experience indicates that a strong comnitment to rural development 
at the national policy level is a requisite for an effective, broad-based 
impact. In many countries this i.s lacking. However, most governments are 
prepared to experiment at the project level and to examine the results of 
experience. This should provide the basis for some dialogue between these 
cowitries and the Bank from which a broader approach may eventually develop. 

13. All too often, macro-economic policies are inconsis tent with agri
cultural and rural development. Price policies that favor ~anufacturing and 
processing industries, and those which aim to keep food prices low in urban 
areas, work against rural development. In such cases subsidies on farm 
inputs may be justified. Fiscal policies also often militate against the 
rural poor, who are less well organized and less vociferous than other groups. 
Thus public sector spending is heavily skewed in favor of urban dwellers, 
and in rural areas the rich have favored treatment. Yet the poor often pay 
considerably more taxes in proportion to income due to indirect commodity 
taxes and low direct taxes. In addition there is often a reluctance to 
charge those benefitting from publicly-financed investments, thus widening 
the gap between the few who have access to such investments and those who 
do not. Land policy has obvious implications for the rural poor given that 
their incomes depend on the extent to which they control land and its output. 
In many instances, therefore, land reform is a necessary concomitant of a 
rural development program. 
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14. Technology policies aimed at ensuring a flow of new, field-tested 
technical knowledge relevant to smallholder production are essential for the 
success of rural development. Often the poorest areas are overlooked by such 
policies. There is frequently also a failure to treat the subsistence farm 
as a system. Where technology is available it is frequently not applied due 
to a lack of extension services, inadequate support services, financial 
constraints and limited marketing facilities. Research and demonstration on 
a local basis to facilitate adoption is required in all these areas. 

Organization and Planning 

15. Ideally, planning and implementation of rural development programs 
involve adequate regional planning, strong central coordination, effective 
local level organization and the participation of the rural people in the 
planning and implementation processes. Few countries have been able to come 
even close to this ideal. Regional planning is desirable both because rural 
development cuts across all sectors and because rural programs need to be 
framed to meet regional conditions. Such planning necessitates the collection 
of statistics on a regional rather than a sectoral basis, and the use of 
regional surveys and resource inventories. Interregional allocations of 
technical and financial resources must be· decided in relation to resource 
endowments, the domestic and foreign funds available, a balance of equity and 
growth considerations and mutually acceptable center/local sharing arrange
ments. All these elements should be brought together into an internally 
balanced rural development plan. However, the lack of a comprehensive rural 
development plan should not prevent the evolution of programs on a local level. 

16. Strong coordination at the center is increasingly regarded as essen-
tial to successful rural development program implementation. This is a reflec
tion both of the political nature of many of the decisions that must be made 
and of the need to coordinate the activities of ministries or departments 
organized along sectoral lines. A special office or unit is favored, having 
responsibility for definition of target groups, coordination of national/ 
regional efforts and integration of the activities of national sector agencies. 
It has also to ensure that all sector policies are commensurate with rural 
development objectives. 

17. Coordination at the local level is emphasized because of the growing 
evidence that multi-sectoral programs can be implemented most effectively 
through a substantial increase in decentralization. Local control provides 
the flexibility needed for the proper integration and timing of activities 
and modification of progra~~ i.n response to changing conditions. Community 
involvement, which is essential to a sustained development process, is greatly 
facilitated by local rather than centralized control. One particular advantage 
is that the problems of the community as perceived by its residents and those 
imputed by local officials tend to be less far apart and can be more easily 
reconciled. 
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18. Group arrangements such as cooperatives provide an organized basis 
for handling many of the problems of providing access to services for large 
numbers of rural people. They allow a measure of involvement through parti
cipation, but also provide a vehicle for collective negotiation of credit, 
input supplies and delivery of marketable surpluses. Even land management 
can be organized on a cooperative basis, as in Egypt. Group approaches enjoy 
widespread support by governments, even though their performance has been 
mixed. They provide an impetus to rural development that i s difficult to 
attain in any other way. In many cases, they build on an established base 
of mutual aid wi thin the rural population. A major requirement for the 
successful operation of cooperative groups and for regional and local govern
ment is the provision of trained manpower. Thus training facilities are 
needed both to prepare full-time staff and to improve the e ffectiveness of 
comnunity leaders, school teachers, religious leaders and other agents for 
change. 

Program Design and Implementation 

19. Existing rural development projects can be classified for purpos es of 
discussion into three approaches: 

(a) The minimum package approach, as exemplified by the 
Bank-supported projects in Ethiopia and Korea (seeds); 

(b) The comprehensive approach, which can be either (i) 
nationally integrated programs or (11) area development 
and settlement schemes. Examples of nationally integrat ed 
programs are the JCRR in Taiwan and PIDER in Mexico. Area
specific projects can be either single product projects such 
as tea in Kenya, tobacco in Tanzania, cot ton in Mali and oil 
palm in Malaysia, or comprehensive area projects which have 
more diversified crop and integrated farming systems, such 
as Camilla in Bangiadesh, Lilongwe in Malawi and Caqueta in 
Coloabia; and 

(c) Sector and other special programs, including rural public 
works, education and training and credit schemes. 

20 . A review of these projects reveals the many difficult issues in rural 
development planning and project formulation and implementation. Time and 
again there are problems of lack of knowledge, incomplete understanding and 
limited institutional, technical and financi al ~apabilities and capacities. 
It is possible, however, to make a few simple affirmative propositions: 

(a) Given sound preparatory planning, leadership and the involvement 
of people in the local conununity, the small farmer can become an 
instrument of change to the advantage of the nation as well as of 
himself. 
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(b ) Material r esource requirement s f or rural development need not be 
disproportionately large, and i n many successful rural develop
ment schemes the capi t al cost per beneficiary has been quite 
low. Although low capital cost per beneficiary is not by itself 
a criterion of a good rural development project, low capital 
costs are an important element in designing projects to reach 
large numbers in the target groups. 

(c) Rural development schemes benefitting a mass of people can be as 
productive and economically attractive as schemes of a conventional 
kind directly benefitting far fewer people. 

(d) With well-designed programs, offering proper incentives to small 
farmers, development can be much more rapid than is sometimes 
believed, and the impact on level of living following the 
expansion of cash incomes from a subsistence baseline can be 
dramatic:. 

(e) Finally. while much remains to be done, conviction of the need 
for a change in strategy, and co11111itment to specific actions 
and programs towards rural development, have probably never been 
greater in the developing countries than at the present time. 
This is an important bridgehead on which new understanding can 
be built and from which new programs can be launched. 

Country Guidelines 

21, The following are desirable characteristics of a framework within 
which to design and implement rural development programs. 

(a) Central leadership and coordination. Effective rural development 
planning should be given high priority. Steps towards improvement 
in planning capacity might include establ-ishing a small but expert 
unit cha rged with the development of a national program of action. 
Such a body should provide leadership and should have a coordinating 
role with respect to project identification and preparation and with 
the monitoring of ongoing programs. Where nationally integrated 
rural development programs are desired, such a central unit should 
also be actively involved in project identification and preparation~ 

(b) ..Q!.£!.ntralization and participation at local level. Provision of 
an institutional framework at the regional or local level and of 
good center-local communications and coordination, with appro
priate devolution of responsibility to local bodies, are critical. 
There is no single model for dealing with these problems, but the 
importance of evolving planning and programming units in both 
regional/local goven1ment institutions and sectoral departments 
cannot be str essed too strongly. Also important is the need to 
involve local people in planning, decision-making and imple
mentation. 

--• 
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(c) Research. Expanded technical and economic research into 
small farm systems, and into crops and techniques generally 
appropriate for use by the small farmer, should have high 
priority. A second type of research which is both important 
and much neglected is concerned with the dynamics of tradi
tional rural societies as they begin to enter the modern 
sector. 

(d) Training. An insufficiency of trained manpower is perhaps 
the most serious obstacle to large scale rural development 
efforts. An intensified training effort, particularly 
directed toward the needs of local level institutions, and 
calling for greater efforts focused on training in the local 
environments where people work, must also be pursued. 

(e) Intermediaries. The establishment of effective group orga
nization, such as farmers' associations and cooperatives, 
should have high priority. These provide the best means of 
lowering the cost of delivering services and marketing output 
so that larger numbers can be reached. 

22. Activities related to rural development planning include the 
following: 

(a) Identification of target groups. Identification should be 
in .terms of category, number, location and other attributes, 
with detailed specification of the relationships between 
these categories and the proposed project actions. 

(b) Project design. Several different kinds of projects may be 
appropriate to reaching rural development objectives: 

(i) some projects may emphasize specific functional services, 
such as minimum packages of inputs like fertilizers and 
seed, and phasing, so that moderate benefits can be 
introduced progressively, at low cost per beneficiary, 
in order to cover a wide cross section of the rural poor; 

(ii) other more comprehensive projects may involve the inte
gration of related economic and social services in order 
that full advantage is taken of opportunities to build 
better balanced and more focused efforts; 

(iii) in some cases sectoral and other special programs may be 
needed to remove a binding constraint (such as an endemic 
disease problem) or to meet a special need (such as public 
works to employ the landless). 

In any event, each project must contain that blend of inputs and 
services necessary to ensure a sustained increase in productivity 
tin the part of the beneficiaries. Particular attention to the 
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appropriate balance between the directly productive and indirectly 
productive project elements is desirable. This balance should 
reflect the levels of services proposed for the sector on a national 
basis, the least-cost means of providing such services and restric
tions on resources that can be used for this purpose. 

(c) lmplemeutation. Items requiring specific attention include: 

(i) local level training schemes and use of locally 
available human resources in order to minimize demands 
on the rest of the economy; 

(ii) adherence to sectoral and regional planning considerations 
so as to ensure that proper attention is paid to linkages 
between sectors and regions; 

(iii) establishment of user charges, graduated according to 
ability to pay, and provision for adequate savings to 
be drawn from local cotmnunities so that funda are avail
able to extend programs on a broader scale; 

(iv) local agricultural research to provide a basis for 
continuing productivity gains from small scale agri
culture; 

(v) full use of existing local governmental structures, and 
assistance in strengthening them for greater subsequent 
use; 

(vi) promotion of institutional structures which enable the 
beneficiaries to participate in the running of projects; 
and 

(vii) use of simple monitoring and evaluation systems, both as 
integral parts of the project management system and as a 
means for feeding the lessons of experience back into the 
process of designing future projects. 

Changes in Bank Lending 

23. Bank activities in rural areas have related mainly to lending for 
agriculture. The Bank is now the largest single external source of funds 
for direct investment in agriculture in developing countries. This is a 
consequence of a purposeful shift in Bank policy over the past five years 
reflected in changes in the lending program. These include a shift in the 
sectoral pattern, a widening and deepening of lending and the emergence of 
"new style" projects. Lending for agriculture has increased from 6 percent 
of total Hank lending between FY48-60 to 16 percent in FY71-72 and 24 percent 
in FY73-74, over a period when total lending expanded several times. 
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~4. Bank lending for agriculture was also widening over the period 
Lo include financing of storage, marketing, processing, farm credit , 
fisheries and forestry projects in addition to the more traditional irri
gation and infrastructure projects. A concurrent deepening of lending is 
reflected in the fact that lending to countries with per capita GNP below 
US$150 has increased from 22.5 percent of the total up to 1968 to 38.2 
percent over FY69-74. There has also been an increase in the number of 
projects providing benefits to the rural poor. This has been achieved 
through "new style" projects characterized by the fact that: (a) they are 
designed to bene f it directly large numbers of rural poor; (b) they take a 
comprehensive approach to small scale agriculture and may include components 
that are indirectly as well as directly productive; and (c) they have a 
sufficiently low cost per beneficiary so that they may be extended or 
replic ated over broader areas. 

25. In short, the Bank's changing philosophy on agricultural develcp--
ment has resulted in: (a) a larger share of total lending to agriculture, 
within which poverty-oriented projects are getting an increasing share; 
( b) an increased share of lending going to poor countries; (c) a larger 
number of peo~le benefiting from Bank projects; and (d) projected net output 
increases ~ell above the 5 percent target suggested in President McNamara's 
Nairob i speech. 

The Way Ahead 

' 26. One might ask whether an emphasis on rural development will be 
inconsistent with the urgent need for increased food production, which has 
li .?cn brought into focus by the World Food Conference i .n Rome, since: (a) it 
implies a heavy investment in the small farmer group (two hectares or less) 
which controls only 16 percent of the land; (b) it is sometimes more costly 
to provide servi,ces to large numbers of small farmers than to a smaller 
number of large farmers; and (c) it may conflict with a concentration of 
resources in areas of high potential which are not necessarily among the 
poo·rest. 

27. Rural development does not necessarily mean a diversion of resources 
away from increasing food production since: (a) most of the rural poor are 
engaged in agriculture; (b) employment of the landless and near-landless on 
rural public works can provide them with the income to purchase food while 
creating productive facilities for agriculture; and (c) small farmers are 
often more efficient in the use of on-farm resources. In recognit i on of the 
prevailing high priority . placed on food production, the Bank recognizes 
amelioration of poverty in rural areas and increased food production as twin 
goals. Its emphasis on rural lending, therefore, includes lending not only 
for t hose in the poverty target groups but also for the larger scale farmers 
when increas~s in their production are necessary to increase domestic food 
supplies and/or contribute to exports. 

28. Assessing the requirements for achieving the 5 percent annual 
growth of output from small scale farmers is a complex task. It involves 
not only estilll3ting the financial resources needed, but assessing the 
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problei:1S of transferring technologies and the many manpower and ins ti tu
tionai constraints. Many of these parameters are difficult to quantify and 
avai~dble data preclude detailed analyses. Country experience indicates 
that dnance alone is seldom the limiting factor; frequently technology, 
i nst.itutional, procedural and manpower factors are more critical. Nonethe
Less, approximate indications of the investment needed to achieve the goal 
of 5 percent output growth by small farmers have been calculated by use of 
,, sLup.ie model and by reference to recent Bank experience. These rough esti
mates range from US$70 billion to over US$100 billion--the higher figure 
being t,ased upon an analysis of Bank experience with 25 "new style" rural 
development projects in which, on the average, 50 percent of the direct 
pro.i e..:t beneficiaries were poor rural families with annual incomes of less 
t:han US;, :>O per capita. However, this estimate is subject t o a substantial 
marg i n of error because the 25 "new style" projects analyzed do not consti
tute a very secure base from which to make such projections . 

L':> . Even the figure of US$100 billion, or US$10 billion a year, when 
taken over a five-year period, may appear relatively modest when viewed in 
the light of the projected US$170 billion total investment in developing 
countries in 1974 alone. However, for low income countries, where the poor 
ar ~ concentrated, investment in 1974 will be nearer US$25 billion so that 
;Jroportionately the investment required for rural development is extremely 
laq;~ . 

2~ an k_ y rogram 

30. Projected Bank lending for agriculture and rural development during 
fY7J-79 is approximately US$7 billion for projects with total costs estimated 
at US$ 15 billion. Assuming a lending program of this magnitude for agricul
Ll!rt; awl rural development, half would go to rural development. The totai 
inves tment accounted for by these Bank projects would provide one-fifth o f 
the annual investment needed to expand productivity of the rural poor by at 
least 3 percent per year during the five-year period FY73-79 (see para J . 21). 
The agricultural and rural development program of the Bank should reach a 
total r ural population of some 100 million, 60 million of whom should be in 
tic poverty target group. The numbers of rural poor are expected to increase 
by i'O :n illion in the same period. 

Deployment of Bank Resources 

J l. In order to meet the goals of rural development, attention is being 
t~i vcn in the Uank to: (a) monitoring progress of economic. sector, and 
projecL work; (b) adjusting the project cycle, especially with respect to 
project preparation work; and (c) modifying the technical assistance program, 
i nclu<ling training and research. 

32. The Bank regularly monitors the progress on economic, sector and 
project ~ork. Recently a detailed system for monitoring of rural development 
pro jects has been introduced based on "project information briefs." These 
will be reported quarterly and used as a guide to further modifications to 
ensure the accomplishment of the Bank's objectives. 
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~4. Bank lending for agriculture was also widening over the period 
to include financing of storage, marketing, processing, farm credit, 
fisheries and forestry projects in addition to the more traditional irri
gation and infrastructure projects. A concurrent deepening of lending i s 
reflected in the fact that lending to countries with per capita GNP below 
US$150 has increased from 22.5 percent of the total up to 1968 to 38.2 
percent over FY69-74. There has also been an increase in the number of 
projects providing benefits to the rural poor. This has been achieved 
through "new style" projects characterized by the fact that: (a) they are 
designed to benefit directly large numbers of rural poor; (b) they take a 
comprehensive approach to small scale agriculture and may include components 
that are indirectly as well as directly productive; and (c) they have a 
sufficiently low cost per beneficiary so that they may be extended or 
replicated over broader areas. 

25. In short, the Bank's changing philosophy on agricultural develcp--
rnent has resulted in: (a) a larger share of total lending to agriculture, 
within which poverty-oriented projects are getting an increasing share; 
(b) an increased share of lending going to poor countries; (c) a larger 
number of peo~le benefiting from Bank projects; and (d) projected net output 
increases ~ell above the 5 percent target suggested in President McNamara's 
Nairobi speech. 

The Way Ahead 

' 26. One might ask whether an emphasis on rural development will be 
inconsistent with the urgent need for increased food production, which has 
been brought into focus by the World Food Conference i ,n Rome, since: (a) it 
implies a heavy investment in the small farmer group (two hectares or less) 
which controls only 16 percent of the land; (b) it is sometimes more costly 
to provide servi,ces to large numbers of small farmers than to a smaller 
number of large farmers; and (c) it may conflict with a concentration of 
resources in areas of high potential which are not necessarily among the 
poo'rest. 

27. Rural development does not necessarily mean a diversion of resources 
away from increasing food production since: (a) most of the rural poor are 
engaged in agriculture; (b) employment of the landless and near-landless on 
rural public works can provide them with the income to purchase food whi l e 
creating productive facilities for agriculture; and (c) small farmers are 
often more efficient in the use of on-farm resources. In recognit i on of the 
prevailing high priority -placed on food production, the Bank recognizes 
amelioration of poverty in rural areas and increased food production as twin 
goals. Its emphasis on rural lending, therefore, includes lending not only 
for those in the poverty target groups but also for the larger scale farmers 
when increases in their production are necessary to increase domestic food 
supplies and/or contribute to exports. 

28. Assessing the requirements for achieving the 5 percent annual 
growth of output from small scale farmers is a complex task. It involves 
not only estimating the financial resources needed, but assessing the 
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33. The increased emphasis given to project identification in rural 
development suggests the need for greater attention to identification in 
country economic and sector work. Special reconnaissance missions may be 
useful for this purpose. 

34. Project preparation acquires greater importance because of the 
number and variety of components and the special implementation needs. This 
creates the need for a longer lead time. Possible measures for providing 
assistance in preparation include expanded use of reconnaissance missions; 
creation of project planning units in developing countries; and special 
pre par at ion projects. In recognition of the importance of "implementation' · 
in realizing goals, particular attention should be given to planning, moni
toring and evaluation systems within project organizations. 

35. No significant changes are required in project appraisal procedures, 
but specific guidelines are necessary for assessing those components for which 
benefits cannot reliably be estimated. In such cases attention should be 
given to sectoral policy standards, minimum cost alternatives, appropriate 
pricing of the services, replicability and the availability of fiscal re
sources to maintain and carry on programs on a broader basis. 

36. The kind of technical assistance required to support the proposed 
Bank lending program for rural development includes training to overcome 
manpower constraint$, attention to public sector organizations and research 
and information gathering to provide more adequate understanding and guide
lines. 

Effective Steps to be Taken by .the Bank 

37. The Bank should encourage and, where requested, assist technically 
and financially those governments wishing to devise comprehensive rural 
development plans. Where governments do not appear interested in developing 
a strategy of poverty reduction in the rural areas, the Bank should seek to 
identify and prepare rural development projects while engaging in a dialogue 
on possible changes in development strategies and policies. Where gov1:rn
ments are interested in experimental rural development programs or projects, 
the Bank should support them. 

38. t,ank economic, sector and regional planning missions should 
identify both the target groups in the rural areas and the key technical, 
policy, organizational, management and manpower constraints which inhibit 
the amelioration of poverty in the rural areas. Such reports should be 
used as vehicles for dialogue with governments with a view to removing 
constraints through such actions as: 

(a) special missions to identify the institutional causes of 
low absorptive capacities in public sectors, paying 
particular attention to civil service procedures and 
conditions of service which militate against efficiency 
in the planning and implementation of suitable projects 
and programs; 
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(b) projects to provide increased training of indigenous 
personnel such as "corps of development managers," 
regional and project planners, cooperative managers and 
accountants; and 

(c) provision for training specialists in larger projects. 

39. Within the lending program, there should be increasing effort 
to develop projects which: 

(a) reach large numbers in the low income groups of the rural 
population; 

(b) are low in cost per person reached relative to benefits; 

(c) provide a rate of economic return at least equal to the 
opportunity cost of capital; 

(d) provide a balance between productive and welfare components, 
consistent with minimum cost standards and fiscal resou~ces; 

(e) involve local participation in decision-making; and 

(f) incorporate rural works for the landless as a part of an 
integrated rural development effort. 

40. There should be continued experimentation with: 

(a) the design of projects and the development of low cost delivery 
systems for all facets of rural development (such experimenta
tion should include the evaluation of low cost minimum packages, 
area development projects and public works and other special 
programs); and 

(b) multi-sectoral projects designed within sectoral and regional 
contexts rather than within a purely project context. Putting 
projects in these contexts provides guidelines for minimum 
national standards. 

41. There is need for more resources to be allocated at the earlier 
~tages of project identification, preparation, and supervision/evaluation; 
these should make possible some staff economies at the appraisal stage. 

42. There should be greater emphasis on the ongoing evaluation of 
projects as part of internal management cor.trol systems; the scope of super
vision missions should accordingly be broadened to include more evaluation 
of project impact. 

43. In designing rural development projects, account should be taken 
of the possibility of including family planning elements where desirable. 



I. THE NATURE AND EXTENT OF THE PROBLEM 

A. Toward an Operational Strategy 

1.1 The objectives of development include sustained increases in per 
capita output and incomes, expansion of gainful employment and greater 
equity in the distribution of the benefits from growth. This implies alle
viation of poverty and human misery by increasing the productivity of the 
poor and providing them greater access to goods and services. A high propor
tion of the poor live in rural areas. Rural development must constitute a 
major part of an overall development strategy if a large segment of those in 
greatest need are to benefit. ' 

1.2 Past strategies in most developing countries have tended to emphasize 
economic growth without specific consideration of the manner in which the gains 
from growth were to be distributed. The assumption has been that increased 
growth per se would lead t o a reduction in poverty through the spread effects 
from an expanding economy. Accordingly, the emphasis has been on increasing 
growth, with a corresponding concentration of effort on the "high growth", 
modern sectors of the economy to the virtual exclusion of the traditional 
sector--where the smallholders, tenants and landless make up the bulk 
of the rural poor. Although, in the long-run, economic development for the 
growing rural population will be dependent on expansion of the modern sector 
and on non-agricultural pursuits, too strong an emphasis on the modern sector 
alone neglects the growth potential of the rural areas. Failure to recognize 
and act on this has been a major cause of slow rural growth rates and increas
ing rural poverty. At the other extreme, a few governments preoccupied with 
promoting social equity in the rural areas may have discouraged investment in 
growth to the point of economic stagnation. With rapidly growing populations, 
pe r capita incomes in the rural areas have declined even though the range of 
distribution of incomes is much narrower now than it has been. 

1.3 A strategy for rural development with the objectives of raising 
growth rates and distributing the fruits of growth more fairly implies a 
growing interaction between the modern and traditional sectors, especially 
with regard to increased trade both in farm produce and in technical inputs 
and services. While the main thrust of this paper is concerned with dire ct 
ways and means of tackling problems of rural poverty--because of its relativ t.: 
neglect in the past--other methods are also required to deal with rural pover ty 
in all its dimensions. For this reason modern sector and macro-economic 
policies are important, and the Bank should continue to devote part of its 
resources to helping the rural poor, indirectly, through projects designed 
to increase output, exports and growth generally. 

1.4 The central concept of rural development presented here is of a 
process through which rural poverty is alleviated by sus-taine<l increases in 
the productivity and incomes of low income rural workers and households. 
The emphasis is on raising output and incomes rather than simply redistributing 
current income and existing assets although the latter may be desirable or 
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even required in an overall rural development strategy. Operationally this 
concept of rural development which links production with distributive or 
equitable objectives requires the specification of target groups among the 
rural poor whose conditions can be assessed, for whom specific production and 
income raising measures can be designed, and to whom a resulting flow of 
benefits--direct and indirect--is both identifiable and potentially measurable. 
This notion of target groups lies at the root of the definition of rural 
development as a separable and distinct component of general development 
strategy. It provides that necessary focus on groups of the rural population 
in terms of whose well-being policy actions and programs can be designed and 
evaluated. Target groups are best defined in the context of the individual 
country. However, a basic standard for identifying target groups would be 
the income necessary to cover minimum nutritional requirements and essential 
non-fooo expenses. In addition, an income equal to or less than one-third 
the national average would be an appropriate additional criterion to allow 
for extreme relative poverty--in developing countries. Target groups identi
fied by low incomes, absolute or relative, include smallholders, tenants and 
the landless; each separate group may need a special program of its own t o 
handle the specific problems it faces. 

1.5 The operational goals of rural development extend beyond any parti-
cular sector: they include improved productivity, and thus higher incomes for 
the target groups, as well as minimum acceptable levels of food, shelter, 
education and health services. Fulfillment of. these objectives calls for 
an expansion of goods and services available to the rural poor and institu
tions and policies that will enable them to benefit fully from the whole range 
of economic and social services. In order that this development be self
sustaining, special concern is attached to the participation of target group 
members in the organization of the program. 

1.6 A program of rural development must, therefore, embrace a wide range 
and mix of activities, including projects to raise agricultural output, to 
improve health and education, to expand communications and to improve housing. 
The mix of activities will vary with the requirements of a region and the 
priorities assigned to components within a program at particular times and 
stages of development. The program may be based on a series of sequential 
projects--first health, then education, then agricultural development; or it 
may attempt a broad-based, multi-sectoral approach whereby a series of activi
ties are to be undertaken almost simultaneously. In all cases the constituent 
elements should be complementary and reinforcing. 

1.7 Most of the low income groups in the rural areas depend heavily on 
agriculture for their livelihood. It follows that many of the programs 
intended to raise rural incomes must center on agricultural development. 
For the landless who are among the lowest income groups public worka programs 
that generate employment in the rural areas can be an important element in 
rural development programs. The same applies to health and education, when 
these services focus on the rurual poor. In these instances, however, the 
effect of the programs may be to increase the capacity of the poor to become 
more productive rathe4 than to increase output and incomes directly. 
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1.8 Approaches to rural development will also be influenced by country 
circumstances. Countries with surplus revenues--such as the oil and mineral 
rich nations--may be in a position to invest heavily in social overhead as 
well as in directly productive activities. Where economic dualism prevails, 
a rural development program may be an effective means of both redistributing 
income and expanding output through increasing the share of the budget allo
cated for services to low income groups. Elsewhere economic circumstances may 
dictate that the primary emphasis be on increasing short-run output to generate 
increased income--whi ch can then be the basis for increased savings and 
further investment in development. The nature and content or mix of activities 
in any rural development program will vary depending on the political, social 
and economic circumstances that prevail in given ·countries or regions. There 
is no universal formula that prescribes the activity mix or the most effective 
sequence of activities to raise the incomes of the rural poor. 

1.9 In conclusion, rural development programs (or projects) are intended 
to provide a sustained increase in the output and level of living of a signif
icant proportion of the rural poor in a given area. In some instances this 
may require emphasis on indirectly productive operations, but, in the main, 
the focus is on those activities that either raise incomes directly or, at 
a minimum, provide the potential to be more productive. The implementation 
of such a strategy requires adequate trained manpower and efficient institutions 
which can prepare, plan and execute programs to assist the rural poor to become 
more productive. Tile strategy is one which in reaching the large numbers of 
the rural poor must involve their participation in its design and operation. 

B. The Measurement of Rural Poverty 

(i) The Extent of Rural Poverty 

1.10 There is no uniquely correct way of measuring the extent of poverty 
or of rural poverty. In President McNamara's Nairobi Speech, emphasis was 
given to programs for increasing the productivity of "that approximately 40 
percent o( the population of our developing member countries who have neither 
been able to contribute significantly to national economic growth, nor to 
share equitably in economic progress". Our illustrative calculations build 
f rom this baseline, taking into account absolute proverty--defined by income 
levels below which minimum adequate standards of nutrition, shelter and personal 
amenities cannot be maintained, and relative poverty-- reflecting extreme 
differences in levels of living between the top and botton strata of a developing 
society. The latter often afflicts countries higher on the income scale to a 
greater extent than it does the poorer countries. 

1.11 The extent and regional concentration of absolute poverty can be 
illustrated by adopting an arbitrary standard that a person is in absolute 



- 4 -

poverty when he or she has an annual income equivalent to US$50 or less. 1/ 
On this basis, an analysis of all developing countries with populations of 
more than one million reveals that: 

(a) Approximately 85 percent of all absolute poverty is in 
the rural areas ; 

(b) in total there are presently some 550 million people 
suffering from absolute poverty in the rural ·areas of 
the developing world in the mid-1970's; 

(c) about three-quarters of this total are in the developing 
countries of Asia with almost two-thirds of the number 
found in only four countries--India, Indonesia, 
Bangladesh and Pakistan; 

(d) in contrast, the developing countries of Latin America 
and the Caribbean account for only about four percent 
of the population in absolute poverty; and 

(e) the 53 countries with per capita incomes· above US$150, 
taken together, account for only eight percent of 
absolute pvoerty in rural areas. 

Thus, much rural poverty is a direct reflection of low levels of national 
per capita income and the size of the rural sector in these economies.]:_/ 

1.12 To provide a quantitative illustration of relative poverty, calcu-
lations were made of the total number of people with per capita incomes below 
one-third of the average per capita income of their own country. 1_/ (See Table 2). 
By this standard of relativ~ poverty: 

(a) the relatively poor make up 18 percent of the total 
population of developing e6uhtries (in contrast to 
34 percent under th tlS$50 absolute stahdartl}; but 

]../ In 1969 prices--the year to whith the 6riginal data used in these calcu
lations refer. It would b6! preferable t6 use 11househo_ld" or "family" 
income levels in plGce of the per capita mea!;U~e used in this analysis, 
but data are lacking on the distribution of household or family incomes. 

J:..I See Tables 1 and 3; figures quoted in the text are rough projections from 
the 1969 estimates shown in the tables. 

ll A r atio which corresponds very roughly to the "poverty line" at which 
income supplementation through ~elfare payments begins in many developed 
countries. 
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(b) a much larger fraction of the relatively poor (27 percent 
of the total) come from the countries of the Latin American 
region; by this criterion over 30 percent of the people 
of Latin America are poor. 

1.13 If the estimates of the poor, measured by the absolute standard 
given, are added to the number of those whose per capita incomes exceed US$50 
but fall below one-third of the national average for the countries in which 
they live, then approximately 750 million or 40 percent of the total popula
tion of the developing countries must be considered to be living in absolutl' 
or relative poverty. Of this total, almost 70 percent is accounted for by 
the developing countries of Asia; 19 percent is accounted for by developing 
J\frica; and 13 percent by Latin America and the Caribbean. The fraction of 
rural population counted as absolutely poor varies from over 40 percent i.n 
rural Asia to under 20 percent in the developing countries of Latin America 
and the Caribbean. Allowing for both relative and absolute poverty, however, 
these proportions fall between 37 and 47 percent of the rural populations of 
the various regions. 

1.14 The data presented above indicate the geographic spread and magnitude 
of poverty. An estimated 600 million of the poor--or more than 80 percent 
of all poor--live in the rural areas. These 600 million rural poor constitut e 
40 percent of all the people in the rural areas. Nearly 550 million people 
living in the rural areas had incomes that are the equivalent of US$50 or less. 

1.15 These estimates also suggest that rural poverty is more severe and 
intractable in some countries than in others. The most difficult circumstances 
are those in which extensive rural poverty is combined with low levels of 
mob ilizable resources. Countries in this situation include all the South 
Asi an nations, many of the larger African countries such as Ethiopia, Sudan, 
T.<inzania, and a few Western Hemisphere countries like Haiti and Bolivia. 
Rural development is the major development problem facing these nations now 
and for the foreseeable future. At the other end of the scale are countries 
wi th pockets of rural poverty , varying in extent and intensity, but with r e
source~ adequate to deal with the problem provided that the political commit~er.t 
is made. Among this group are Iran , Argentina, Malaysia and YugoslavL-1. In 
:rn intermediate category are those countries with relatively extensive rural 
poverty and relatively considerable resources to deal with it. This group 
includes oil rich Indonesia, Nigeria and Algeria, middle income countries 
such as Brazil, Colombia and Mexico, and moderately poor countries such as 
Thailand, Korea and the Philippines. 

(ii) Characteristics of the Rural Poor 

1.16 There is little detailed information on the levels and distribution 
of income within rural areas and little analysis of the anatomy of rural 
poverty. In most cases, however, the poor are found side by side with the 
prosperous. While they are sometimes restricted by a limited endowment of 
natural resources, they are more frequently constrained by a lack of access 
to technology and services, and the institutions which would sustain a higher 
level of productivity. In many cases entrenched vested interests operate to 
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ensure not only that the benefits of productive activity are distributed 
i nequitably , but that the poor are denied access to the inputs, services and 
organi zat i on which would allow them to increase their productivity. Thus the 
socioeconomic system operating in the rural areas is often hostile to the 
objecti ves of rural development, serving to reinforce rural poverty and to 
f rustrate upward mobility on the part of the poor. Clearly this is not always 
the case; for example, the isolated community, characterized by a uniformity of 
poverty and ignorance and with ultimate rights to land exercised by a tribal 
or clan council of elders, is also common. The important point is that 
devising effective programs calls first for a clear understanding of the 
syste.m t hrough which proverty is produced and perpetuated. 

1.17 Dependence on agriculture for a livelihood. Labor force surveys in 
Africa aad Asia show that agricultural employment is the principal occupation 
for 75 to 85 percent of the rural population; with the partial exception of 
some relatively advanced countries, and areas close to cities, al.most everyone 
has some connection with agriculture. There is a correspondingly thin scatter 
of jobs in rural industry, commerce, transport and services (including educational 
and admi nistrative services). Activity data for the rural poor are rare. 
What little there are serve to show that agriculture is even roore important as 
a source of income for this group than for the rural populatiop in general. 
A detailed evaluation of relatively commercialized and developed rural Malaysia, 
for example, confirms that agriculture is more significant for the poor than 
for others: agriculture is the principal source of livelihood for 82 percent 
of t he poor householders, compared with only 50 percent of rural households 
not clas sified as poor. In the more remote regions of most developing coun-
tries almost every family either rears animals or raises crops as a main activity. 

1. 18 Importance of non-agricultural sources of income. Although agri-
culture provides most work and incomes in rural areas, non-agricultural 
act ivities are important supplementary sources of incomes for rural households. 
A lack of remunerative off-farm work opportunities during slack seasons may 
greatly exacerbate the poverty of those with holdings too small or too un
productive to provide an adequate livelihood. The dependence of the poorest 
income groups in rural areas--the landless and near-landless--on activities · 
which may be only indirectly linked to higher levels of agricultural output 
is one of the fundamental reasons why rural development efforts cannot be 
confined simply to productivity increasing measures without explicit regard 
for effects on poverty target groups. 

1.19 Variety of climatic and ecological conditions. The bulk of the 
rural poor living in absolute poverty is concentrated in fertile ateas with 
relatively f avorable climates of South and Southeast Asia where the density 
of popul ation is great and where many holdings are less than one-third hect
are in size with incomes limited accordingly. But poverty persists as well 
in sparse.ly populated areas where land is infertile and climate adverse as 
in parts of t he Sahel zones of Africa, the Andean Altiplano or the dry zones 
of India and Pakistan. A calculation based on a country-by-country regional 
breakdown of both absolute and relative poverty, in fact, shows about equal 
shares--40 percent in each case--in the more densely populated zones 
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(300 or more pe r sons per square kilometer) a nd i n the less ,io~i. .• :-... c.::c c. :..)ne.s 
(150 or less persons per square ki.lometer). Rural deve l opmen t e.i: f or~.::; to 
alleviate pove rty obvi ously have to be diff e r ent l y shaped ~ccc,:·(dLt t .l the 
widely differing ecological circumstances i n wh ich rural pove::q• occu· .. -s . 

1.20 Compounding effects of national c alami ties. There are times-
typically after flood or drought has ruined the harvest--when virtual ·.y 
the entire population of a large area i.s ser i ous l y affecte d . One imp ,)rtan t 
example of a region where such a situation is common 's the so-called 
"drought pr one areas " of India, which cover about 60C ,000 square ki lometers 
and have a popula t ion of app r oximate l y 66 mi l lion . The bulk of th i s 
population is engaged in a perennial struggle to meet s ubsis tence needs in a 
generally harsh environment. Within this broad zone, drought has occurred in 
three or four years out of every ten--with good and bad years t end ing t o 
cluster together. The succession of drought years has had s evere eff.~cts , 
on the harvest :ind has resulted in absolute po\:erty for more than 50 1tli l lion 
people or three-quar te rs of the total population of the zone . A s i mi l arly 
extreme situation exists in the drought prone areas of North East Brazi l , 
affecting more t han 20 mil l ion peopl e. Elsewhe re severe f l oods ( part l y 
occasioned by typhoons) contribute to perennial poverty . Such f loods occur 
every two or three years in Bangladesh and in parts of t he PhilipplneB, and 
their effect is to diminsh the already low incomes that prevaiJ i n t hose areas. 

1.21 Proportion operating small and fragmented holdings . . Incomes at the 
farm level are determined by a host of factors that include the quanti t y and 
quality of inputs s u1.:h as land, labor and water, the technology used , the 
prices received for outputs and the prices paid for inpu ts . Thus, a one 
hectare irrigated farm using high-yielding variettes of rice and f e r t. .,. lizer 
can generate double the income of the same hectare farme d under t r aditional 
methods; one hectare devoted to tea (at prevailing mar ke t prices) can yi eld 
an income s even times as gr eat as when it is used for ma i ze. 'l'he ac r e age 
requlre<l to generate the s ame level of income wi ll also vary with ecolog i cal 
conditions. Thus the recent Kenya Agricultural Sector Survey i ndicated that, 
for rainfed agricu l ture, the farm size needed to produ ce approxima tel y US$ 40 
per annum per capi t a i.ncreased progressively from 2 . 6 hectare t o 6 .4 nect are 
to 16.4 hectares according to ecological zones; between 90 and 135 he~tares 
were needed to genera te the same level of income in range areas bor de·ring t he 
t r ue Sahel. But, while the use of inputs varie s wide ly, ldnd remain s che most 
important factor of production determining levels of output and income ; s tud i es 
indicate that most of the smallholdings in Asia, Africa and Latin Ame .cica are 
used for traditional low-yielding subsistence production. These studies also 
indicate that ve ry few farms o f les s tha n two he c t ar es of arab le lanci, pro
ducing traditional crops, generate incomes i n excess of ~he pover t y line . 
According t o the 1960 World Census of Agricul t u r e, there are 80 millL:m 
smallholdings of under two hectares of l and. J_/ 

:J../ IBRD Land Ref orm, World Bank Paper - Rural Development Ser ies , J•..!ly 1974, 
Table 6, Ann~x 1. 
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1. 22 T~-~.!::.~~narecroppers and squatters. There are instan;:es--
especially in the more developed regions--where large holdings ar~ leased 
under fixed rentals and where the farm operators have relatively high incomes. 
However, most renters of land, tenants and sharecroppers in the least developed 
countries share thc:! L ~ output with landowners and often operate under insecure 
tenancies. Other things being equal, tenants' incomes will be even lower than 
those of the small operator-owners, and the amount of land required for an income 
above the poverty line is correspondingly increased. The largest numbers of 
low income persons in these categories are in Asia (26 million or 89 percent 
of the total). 1_/ 

1.23 Landless and other rural workers. Most workers in rural areas are 
classified as self-employed or family workers, but the poorest farm households 
also derive significant proportions of their incomes from wage employment in 
agricultural and non-agricultural activities. There is a large and growing 
group of landless and near landless workers--with a heavy concentration in 
those Aslan countries with the largest concentrations of the poor (see Table 
4). Most of the landless work irregularly, often on a seasonal basis with 
many working only when there are peak labor requirements. Wage rates are 
extremely low, often less than the equivalent of 50 cents a day. Not all farm 
workers are so badly off; there are comparatively few plantation workers in 
relative ly advanced countries and workers in enclaves in poorer countries 
whose incomes would place them above the poverty level. In the main, however, 
agricultural workers and the landless whose employment is governed by the sea
sons are among the poorest of the agricultural community. 

C. The Dynamics of Rural Poverty 

(i) Rural Populati.on and Agricultural Production 

.1. 24 Despite high rates of rural/urban migration, the rural population is 
now growing at app roximately two percent a year. 2/ In the past, in most 
countries, increased rural population could be accommodated by expanding the 
acreage under cultivation. This may continue to happen in countries which 
have an ample supply of land that can be brought into production at relatively 
low cost, but, in the main, the opportunities for such low cost expansion 
have substantially diminished. With a worsening man/land ratio, increases 
in output and far~ income must come from a widespread increase in yields per 
acre cultivated and from the cultivation of higher value crops. 

J_/ Ibid, Table 10. 

]:_/ Except in some countries of Latin America where population growth rates 
are low. 
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1.25 It is the requirement for raising yields per acre that places t he 
poor farmer at a disadvantage under present programs and encourages the view . 
that poverty will increase unless there is a reorientation in development 
strategy in many countries. To raise ·the output and incomes of the bulk of 
the rural poor will require that they have access to a suitable technology and 
to the capital to utilize that technology. At present--for the reasons 
discussed at length in the recent Bank policy papers on Agricultural Cre.dit 1 / 
and Land Reform-the public and private institutions that provide the goods -
and services to promote technological change tend to bypass the poor farmer, 
typically operating a holding of two hectares or le!::. , and to ignore the needs 
of the landless laborer. 

1.26 The new seed-fertilizer technology for wheat, rice and maize has 
provided the first major opportunity to spread a high-yielding technology 
among low income, small scale producers of traditional crops. Although 
considerable adaptive research and breeding is required, this technology can 
lead to substantial increases in output in many areas, even where population 
is very dense and where there are large numbers of small scale, low income 
producers, such as in Bangladesh and Java. However, as long as the institu
tions that provide the inputs for technological change continue to be biased 
against the small producer, it is inevitable that small scale, low income 
producers will become increasingly impoverished as they have to share their 
output among increased numbers. A special effort must be made to aid the rural 
poor to contribute more to an enlarged increase in output. This can be done 
only by special programs. These programs must include provision of infra
structure and on-farm improvements. 

1.27 There are opportunities for considerably expanding employment within 
agriculture, particularly by increasing cropping intensities on irrigated 
lands~ for both farmers and landless labor. But agriculture cannot absorb at 
ever increasing levels of productivity all of the prospective additions to 
the working age population in rural areas. Consequently, rural development 
programs have to include provision for the promotion of non-agricultural 
activities in rural areas and for the linkages with agricultural sectors on 
the one hand and the urban, industrialized sector on the other hand. 

(ii) Health and Education 

1.28 Health. The logic regarding special intervention to raise the 
agricultural incomes of the rural poor also extends to the provision of 
minimum standards of food, clothing, shelter, health and education. These 
not only improve the quality of life, but also indirectly affect human 
productivity. An income of less than US$50 per capita implies inadequacies 
of nutrition, shelter, health standards and other components of a basic 
living level. As a consequence, we observe in rural areas high levels of 
morbidity and mortality--especially infant mortality; physical and mental 

1/ See IBRD, Agricultural Credit, World Bank Paper - Rural Development Series, 
August 1974. 
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lethargy and inability to sustain hard work on a regular basis; limited ability 
to recognize or to respond to problems and challenges; lack of awareness, 
inactive and poor motivation toward improvement and learning; and, often, 
hostility toward outside sources of change (and sometimes toward potential 
achievers on the inside who threaten the cohesion of the group). Some of 
these reactions, particularly those more psychological than physiological, 
are associated as much with the deprivation of relative poverty as with those 
of absolute poverty. A link between rural poverty and food intake has been 
established for a number of countries. (See Table 5). Nutritional deficiencies 
affect all age groups, but the toll is greatest among the very young. In most 
low income countries children under five years of age, although they generally 
constitute less than 20 percent of the population, account for more than 60 
percent of all deaths. Malnutrition is the largest single contributor to child 
mortality in these countries.!/ 

1.29 One of the important elements reinforcing rural poverty is that those 
most needing medical or health care are precisely those who are too poor or 
too remote from any facility to obtain it. (See Table 6). Since almost every
where 2/ the medical doctor remains the lynch-pin in the system of public health 
care, the absence of doctors generally means the absence of adequate medical 
facilities. It ia estimated that more than 80 percent of the rural population 
is completely out of touch with official health services. 

1.30 Another factor that exacerbates the health problems of the rural 
poor is neglect of preventive services. Approximately 70 to 80 percent of 
public health expenditures is usually allocated to curative services, even 
though it is generally recognized that preventive health programs, primarily 
environment oriented, are critical to a successful attack on the disease 
problems which underlie the prevailing high rates of morbidity and mortality. 
Through imp~oved water supply and sanitation, the prevalence of a whole host 
of diseases can be diminished. 

1.31 Education. Although it may take time, access to education can well 
provide some chance for the rural young to escape from poverty. There are, 
however, two important considerations which militate against the rural poor 
receiving satisfactory education. The first is the relative shor t age of 
facilities and the poor quality of education in the rural areas; the second 
is the relatively high cost of education to the poor in terms of fees, books 
and other matierals. 

J/ For a fuller discussion of the serious effects of malnutrition see IBRD, 
Health Policy Paper, World Bank Report No. 554, October 17, 1974, 
Section C. 

!:_/ Mainland China being the most noteworthy exception; Tanzania is also 
devel-0ping its rural health services with heavy emphasis on the use 
of medical auxiliaries rather than doctors. 
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1.32 There has been a significant increase in educational .opportunity i n 
rural areas, but this has been unevenly distributed and has generally lagged 
behind educational expansion in urban areas, particuarly on the post-elementary 
levels of education. A comparison of UNESCO statistics for the primary levei 
shows that the ratio of "complete" schools to the total number of schools by 
area is significantly less in rural than in urban areas, (See Table 7). On 
the basis of an intensive survey of the general situation, the judgment of one 
expert was that, "in a country with an overall primary school participation 
rate of, say 50 percent, the chances are that in some of the poorer rural 
areas as many as 90 percent or more of all young people (especially girls) 
are reaching maturity without knowing how to read or write". 1/ It is 
probable that unless the situation changes greatly, millions a'f children 
in rural areas will remain illiterate. One reason is that, despite what r.iay 
be substantial public expenditures on educational facilities, charges for 
education, though nominal, are often well beyond the means of the rural poo r . 
1n many countries education for large numbers of rural poor children ends af t e r 
two years of primary school, even where a school is available for use . 

1.33 Not only are the rural areas rliscriminated against in the provision 
of educ .,tion services, but the type of education often is not appropriate to 
the needs of rura l dwellers. It is increasingly recognized that to remedy i.)oth 
the quantitative and qualitative deficiencies of education in rural areas more 
widespread use of systems of ''basic education" will be required. ]J 

(iii) Other Services 

1.34 Rural areas tend also to be provided with a lower proportion t han 
urban areas of such other services as domestic water supply, electricity, 
waste disposal and other economic infrastructure. The relative scarcity o:t 
these services means that they are not available in the nreas where mos t of the 
ooor live; the poor simply do not have access t o them. Even where such s en: icc s 
are available, the poor tend to benefit less from them than do other group s . 
Even when services are subsidized, there is of ten a requirement of some p:1y1:icn L 

toward the cost; despite the subsidy , the personal contribution may ser v e JS 

an effec tive barrier to use by the poverty stricken. 

1. 35 The analysis above indicates that special efforts to provide 
.1ppropriate social and economic services for the rural poor should fo cu s 
on me C' ti ng the needs of the lowest income groups--the smallholders, te na nL, , 
l and le s s--in the rural areas. To this end, not only must services b e g~ . . ,· ,. ,: 
to rural requirements, but special pricing arrangements must be maintain ,.· ..1 ··o 
that the poor will have access to services which can assist them to break oui.: 

1/ 

2/ 

P.H. Coombs (with R.C. Prosser and M. Ahmed), New Paths to Learning : f> r 
Rural Children and Youth, International Council for Educational Deve lo :)
ment, October ·, 1973, 

See IBRD Education Sector Working Paper, World Bank Report No. 561, 
October 25, 1974. 



- 12 -

of the otherwise self- reinforcing cycle of poverty. The analysis also indicates 
the importance of integrating economic with social services in rural develop
ment projects, for poor health and l ack of education are important causes of 
continuing law productivity and resistance to change. ll 

1.36 The amelioration of wi despread and pervasive rural paverty will 
require a maximum effort from both wi t hin and outside the rural sector. The 
thrust here is a direct attack on poverty in the rural areas, although, as has 
been emphasized in the Bank paper on Land Reform, an expanding non-rural sector 
is essential to increasing employment opportunities for the rural poor. This 
is especially the case in the more populous countries of Asia where man/land 
ratios are already unfavorable. Furthermore, other indirect measures may well 
be essential to the amelioration of the problem. By way of illustration, on 
the basis of demographic trends alone t he nwnber of rural poor could exceed 
that of the beneficiaries likely to be assisted under the proposed program of 
lending by the Ban!<. Group for rural devel opment. (See paragraph 3.29). The 
need for population control is obvious . 2/ The likely stimulus to family 
planning associated with a more favorable environment as higher levels of living 
result from rural development programs is a further reason for adopting such 
programs. 

]_/ One specific study, recent l y undertaken for the Bank among low income 
agricultural workers in I ndones i a, stressed the self-reinforcing 
impact of poverty and a def icient diet on production. This report 
comments as follows: 

"Once infestat ion or anemi a occurs, the environaental, economic 
and nutritional f actors are likely to enhance the debilitating 
effects of the dis ease resul ting in a vicious circle. An 
anemic individual will t end t o work less, and thus earn less 
income if he is on a piece-work or an incentive basis. This 
in turn pre-dispos es him t o a poorer nutritional status 
(less food), aggrava ting fur ther the anemia, and increasing 
susceptability to infection. I ncr eased absenteeism and 
lowered productivity will the r efo re result, and he is trapped 
in a aeries of event s in whi ch he can neither improve his 
incoae, his ·nutrition nor his health." 

Y See "Population Planning - Sect or Working Paper", in World Bank 
Operations-Sectoral Programs and Po l icies, Baltimore and London: 
The Johns Hopkins University Press, 1972, pp. 291-369. See also 
Population Policies and Economic Development, World Bank Report 
No. 481, July 12, 1974. 
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II. POLICIES AND PROGRAMS FOR RURAL DEVELOPMENT 

2.1 National commitment to policies and programs for rural develop-
ment is a recent pnenomenon in many countries. In only a few has such a 
corrmitment long been reflected in national policies (for example Japan and 
Taiwan). In addition, there have been any number of pilot projects--Comilla 
in Bangladesh, Puebla in Mexico, the Special Rural ~~velopment Projects in 
Kenya, among others. Bank support for activities in this area is relatively 
new and sufficient time has not yet elapsed for proper evaluation of the more 
recent efforts. Also, due to the diversity of rural situations, country 
experiences often provide insights relevant only to particular country cir
cumstances. At this stage, therefore, it is important to emphasize the 
incompleteness of our understanding relative to the complexity and scale of 
the problems to be tackled. Consequently, any conclusions derived remain 
tentative and preliminary; they are likely to be considerably modified as 
more is learned about the process of change in rural areas. 

A. The Policy Framework 

(i) Role of Government 

2.2 A strong conunitment to rural development policies at the national 
level is a requisite for an effective broad-based impact on the problems of 
rural poverty. In some developing cotmtries, present policies and institu
tional structures are so far from favorable to rural development that a policy 
shift could only be attained as part of a major political change. This is a 
key problem in situations demanding extensive land reform; it applies even 
more so where government itself is dominated by special interests unsympa
thetic to the objectives of rural development. In most other countries, 
governments are prepared to experiment at the project level. However, some 
hold the view that rural development is technically difficult or economically 
unsotmd in terms of slower growth in output and exports. Whatever the reasons, 
unless more governments conmit themselves firmly to devising strategies and 
policies to raise the standard of living of the rural poor, there will be 
little significant improvement in the lot of millions of people. 

4.3 There are various ways in which rural development objectives can 
be sought once there is firm commitment. The choice among these, and the 
sequence in which they are taken up, will reflect social, cultural and 
political factors as well as narrower technical considerations. Thus far, 
however, while numerous rural development projects and activities with sig
nificant impact on the rural poor have been introduced, the great majority 
of countries still operate without fully articulated policies, programs or 
plans for rural development. Si_milarly, national policies are often in
consistent with agricultural and rural development. We now turn to a con
sideration of these policies. 
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(i i ) Price Policy 

2.4 It is important for rural development that the overall relation-
ship between input and output prices within agriculture and the terms of trade 
between agricultur.e and other sectors of the economy should be such as to 
stimulate growth in the rural areas. Bank analysis indicates that all too 
often government policies discriminate against development, particularly 
agricultural development, in the rural areas. Designed to provide assistance 
to manufacturing and processing industries or to raise government revenue, 
such policies result in raising the costs of agricultural inputs relative 
to output prices, making innovation unrewarding and highly risky. 

2.5 Many governments justify low prices for food on the grounds of 
keeping down the cost of living in urban areas, while in some cases compen
sating the farmer by subsidies on inputs or credit. Frequently, however, 
such subsidies have undesirable distorting effects upon the economy, are 
costly to implement and often available only to those in contact with and 
enjoying the confidence of the organization through which they are supplied. 
'nlis typically excludes the small farmer from these advantages. In genetal; 
therefore, it is more beneficial or less costly to provide incentives by / 
guaranteeing minimum prices than to subsidize inputs, and better to subsidize 
specific inputs in order to transfer specific technologies rather than to have 
general subsidies such as subsidized interest rates. 1/ 

(111) Fiscal Policy 

2.6 Fiscal policies in many countries lack consistency of approach. 
TI,ey have tended to develop piecemeal in respo~se both to particularly urgent 
revenue needs and to powerful pressure groups. As such they militate against 
the rural poor who are either unrepresented or inadequately represented in 
the councils of government. For instance, in most developing countries the 
distribution of public sector expenditure is heavily skewed in favor of urban 
dwellers; and within rural areas the relatively rich receive favored treatment. 
'nlese inequalities are apparent across a broad spectrtDl'I of services. 

2.7 ntrough high levels of indirect conmodity taxation and low effec-
tive rates of income or property tax, the poor often pay considerably uore 
in proportion to income than do the rich. In the rural areas, the failure 
to extract a reasonable contribution from the richer members of the community 
is most obvious in the case of taxes based on property ownership--especially 
land ownership. A properly constructed tax en agricultural land is probably 
most desirable to mobilize resources for public purposes, since such taxes can 
function without destroying incentives related to agricultural output. Yet 
few countries appear to have effective land taxes of any sort. Where they 
have there is more often than not widespread evasion through nominal transfers 
of parcels of land to relatives and by misclassification of land potential. 

1/ See IBRD, Agricultural Credit, op. cit., for an analysis of interest 
rates. 
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1. R A related and greatly significant aspect of fi scal policy i s t he 
complex of issues falling under the general heading of co~t recovery. In 1oost 
countries there is an inability or lack of will to impose charges on t hose 
benefiting from publicly financed investment or current services on the grounds 
that the poor cannot afford to pay. Seldom, however, is any a t tempt made t o 
impose progressive charges which subsidize the poor by recovering proportion
ately more from the rich. Failure to impose adequate charges in turn severely 
limits the rate at which investments can be undertaken or services provided 
in the rural areas, even though the social and economic returns from these 
investments are high. 

(iv) Land Policy 

2.9 Land reform 'has obvious implications for the rural poor, for whom 
subsistence depends for the most part on the extent to which they control 
land and the output from that land. The recent Bank paper on Land Reform 
stressed the necessity of viewing land reform in the context of the multiple 
objectives of rural development. On the other hand considerable income growth 
can be achieved by smallholders without land refonn (a) in densely populated 
areas where the tenancy ratio is low, the distribution of land is not exces
sively skewed and the private marketing system effectively reaches the small 
as well as the big farmers; and (b) by participating in settlement schemes in 
those areas where there are vast tracts of land which can be exploited produc
tively through such settlement schemes. But where the incidence of onerous 
tenancy is high, the distribution of land extremely skewed, the rural oligarchy 
controls credit and marketing institutions, appropriating for its elf the bulk 
of input supplies and even the income generated by rural works, land reform 
must precede any massive input of resources into small farms or rural works. 

(v) Regional Policy 

2. 10 When multi-objective, multi~activity, rural development programs 
and projects are contemplated, including not only private agricultural and 
industrial activity but also goveniment infrastructure and social service 
activity~ the locational aspects of the units of non-fann activities require 
careful consideration. For whereas agricultural activity is soil-bound, there 
are many feasible alternative locations for non-farm activities. And economies 
of scale and external economies due to the interdependence of different activi
ties, can be very significant. There are obviously problems of detennining 
the optimal areas and populations to be serviced by a local market center~ an 
electricity transmission station, a water supply system·, a school, an exten
sion office, a research station, a medical clinic, a feeder road, a bank or 
a credit cooperative. 

2.11 Many of these service units are best located in towns serving the 
surrounding rural area rather than in every village rural settlement. Alter-
natively, service units with a small capacity may be located in the villages 
and larger units in towns and cities. AB rural, regional planning spreads, 
it will have to be coordinated with urban regional planning. Increasing mig
ratory movements · and changes in the geographical distribution of the poor and 
the unemployed add urgency to the need for a coordinated provision of public 
services in contiguous rural and urban settlements. 
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2.12 Regional development policies require a careful appraisal of the 
growth potential of different areas. Resources to finance minimum standards 
of public services and infrastructure facilities should be available to all 
regions, particularly those least well-endowed. Of particular importance 
is expenditure to identify the natural resources and growth potential of 
every area. It is a disturbing fact that in vast areas of the developing 
world comprehensive scientific surveys of natural resources have not yet been 
completed. Many regions remain poor because their resource endowmenta and 
potentials for growth have not been properly established as a basis for 
investment in material and h\lJlan capital. 

(vi) Technology Policy 

2.13 A constant. flow of new, field-tested technical knowledge relevant 
to smallholder production is a precondition for the continuing success of 
most rural development programs. Many of the poor 11 ve in harsh environments 
where investments would produce little income growth until technological 
discoveries create reliable new opportunities. Major improve,ments in produc
tion technologies and product mixes must be evolved for arid lands, some 
mountain regions, areas of low quality soils where shifting cultivation is 
practiced, and rain forest areas. Failing this, migration may be the only 
solution. 

2.14 Inappropriate research programs and inadequate adaptive research 
and extension have in many cases been a major factor in limiting the effect 
of programs on the incomes of poor farmers. One common problem emerging 
is the failure to treat the subsistence farm as a system of cultivation, 
requiring a comprehensive approach to on-farm technological improvement. 
Another problem is the lack of attention to factors especially important to 
the small faruier. 'Dlese include risk-reducing innovations, such as better 
pest and weather resistant crops; more intensive research into the so-called 
poor man's crops, including sorgh\111, millet, cassava, pulses and upland rice; 
and better advice on simple improvements in crop husbandry and soil and 
fertility conservation. Also, although there has been more research on small 
farm equipment than is generally supposed, the efforts have not been coordi
nated nor the results subjected to simple production engineering for manufac
ture. One approach to this problem being pioneered by the International Rice 
Research Institute in the Philippines and other groups, involves dissemination 
of research results and prototype specifications for local manufacture. 

(vii) Ccmmitment, Planning and Resource Requirements 

2.15 'Dle commitment of resouxces to rural development and the extent to 
which promotion of rural development programs is reflected in national economic 
policy depends, both on the nature and severity of the problem and on the 
resources which the nation can allocate to it. As noted in Chapter I, where 
·rural poverty is restricted to small pockets and resources are av~lable, 
individual countries may follow very different policies with regard to rural 
development. For iruJtance, the fifth five-year plan of Iran, covering the 
period 1972/73 through 1977/78, drawn up before the recent three-fold increase 
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in oil prices, projected investment outlays for the agricultural sector equiva
lent to some US$900 million per year. The rural population of Iran is approxi
mately 18 million. Of these, some eight million could be cotmted among the 
target group of rural poor, as defined in Chapter I. It follows that if half 
of the total investment outlay projected for agriculture were to be directed 
toward Iran's rural poor, annual investment per capita among that group could 
be over US$50 per year. By contrast, in Bangladesh over 90 percent of the 
population lives in rural areas and at least 40 million of these rural people 
nrust be counted among the poor. A feasible investment outlay for agriculture 
was assessed by a recent Bank economic mission at the equivalent of approxi
mately US$300 million per year over the mid-1.970 's. Applying the same arith
matic, in Bangladesh less than US$4 per capita is available annually to help 
improve the productivity of the rural poor--about one-fifteenth of the 
amount available in Iran. While rural poverty is far from negligible in Iran, 
it clearly is not the dominant development concern that it must be for 
Bangladesh. At the same time, the resources available to Iran for dealing 
with the problem allow for a nuch wider latitude in approach to rural poverty 
and permit a much faster pace of implementation. It is obvious that planning, 
program. formulation and implementation will vary considerably from one case 
to the other. 

B. Organization and Planning 

2.16 1bere is a growing consensus that the effective planning and 
implementation of rural development programs requires the following elements: 

(a) a national plan or p-rogram of action for rural development, 
together with supporting national and regional policies and 
adequate center/local financing arrangements; 

(b) a strong organization at the national level to coordinate 
vertically organized, central government sectoral departments; 

(c) greater decentralization with effective machinery at the 
regional/local level to coordinate the sectoral activities 
of national departments operating in the region and regional/ 
local departments; and 

(d) participation by the rural poor in the planning and implemen
tation processes through local government, project advisory 
committees, cooperatives, and other group forms of organiza
tion. 

These elements are discussed separately in the following sections. 
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(1) National Rural Development ProgralDS and Plans 

2.17 Few countries have developed an overall plan for rural development. 
It is no easy task to do this for several reasons: (a) by definition rural 
development cuts ac ross all sectors; (b) rural programs, more than most other 
kinds, ideally should flow from national and regional planning; (c) the kinds 
of supportive policies discussed in the preceding section involve fundamental 
political cons iderations; and (d) the information base is poor. 

2.18 Yet t he advantages of a coordinated effort, focused on a national 
plan o r program f or rural development, are almost self-evident. Basic questions 
such as the financial, technical and administrative efforts to be allocated 
to the program, t he areas for major concentration, the phasing and sequencing 
of activities, the linkages among sector programs and the developmental impacts 
aimed for, can seldom be addressed effectively in a piecemeal fashion. At the 
present time e ffor t t ends to be fragmented and dispersed because there is no 
clear idea of the. overall s i ze of the problem; the location, density and 
economic characteristics of specific target groups; or the developmental poten
tial in the areas wnere rural poverty is concentrated. To obtain the benefits 
of planning , however, calls for great determination in the face of very real 
difficulties . At the l evel of central government, the concerns of rural devel
opment tend to cut across the conventional boundaries of department organization 
and responsibility. At t he other extreme, regional and local planning involve 
acceptance of the dele gation of some central authority for program design and 
implementation t o s taff in touch with local requirements and able to assess 
local potential. Finally, it is increasingly recognized that to create a basis 
for self-sustaining development in rural areas requires that local resources-
financial and hunan--be mobilized within a planning framework involving the 
active participation and assistance of local people. Local self-reliance 
implies involvement, as distinct from siq,ly reaching the low income rural 
population through development programs. Ibis, too, calls for major new efforts 
in the many countries where the administrative system has been highly central
ized. In view of the difficulties, partial planning, for particular areas or 
regions, may be more realistic and effective in some circU11Stances. 

(ii) Coor dination at the Center 

2.19 lbere is some experience--altho1,1&h no consensus--emerging on 
approaches to the organizational problet!V3 of rural development planning. 
1bere appear, f or instance, to be advantages in creating a special unit or 
office, located directly under the president or prime minister to coordinate 
national planning an~ program development for rural development. lbe experi
ence is that such units are most useful when they coordinate efforts rather 
than themselves undertaking the specialized work of other agencies. Coordi
nation is particula rly important with regard to: (a) national/regional efforts 
to overcome the cur rent lack of data and improve the information base generally; 
and (b) the activities of the major sector agencies. (nte success of a rural 
program or project i nitiated by one department or agency often depends on 
complementary actions taken by another department. Experience in any number 
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of countries suggests that lack of adequate preparation, including attention 
to those linkages, is an important cause of failure or disappointing results.) 
Finally, (c) there is the yery important and difficult task to ensure that 
national and sector policies are in line with the overall objectives of rural 
development. 

(iii) Decentralization and Coordination at the Local Level 

2.20 Experience indicates that the planning and implementation of rural 
development activities calls for a substantial measure of decentralization in 
program management, involving the strengthening of local government and other 
development institutions. Tile adjustments needed vary significantly from 
country to country. Unless the functional aspects of rural development pro
jects are completely delegated to some level of regional and/or local 
government--an unrealistic and probably undesirable situation--problerns 
typically arise with regard to overlapping functions of central and local 
govenunent departments. An institutional arrangement--perhaps through 
regional planning units or coordinating committees--must be found to resolve 
issues and, in the last resort, provide adjudication machinery. Where national 
investment priorities are concerned, provision has to be made to ensure that 
the central planning authority is brought into the picture. 

2.21 1lle many meanings of decentralization should be clearly distin-
guished. Decentralization may mean decentralization of authority: (i) to 
formulate projects; (ii) to administer projects and run enterprises, (iii) 
to allocate expenditure, and (iv) to raise revenue. If three major levels 
of government are considered, the central or federal, the state or provincial , 
and the district, 1/ it will be seen that in large countries the responsi
bility for planning, budgeting and executing rural development schemes 
usually rests at the provincial level, and in small countries at the central 
level. But almost everywhere central planning agencies and ministries are 
playing an increasingly dominant role in directing and providing funds for 
rural development. In some countries special ministerial or presidential 
agencies have been established to plan, coor linate and accelerate the rural 
development activities of central as well as regional agencies. 

2.22 There is now a near-unanimity about the need for a strong plnnni~~; 
and executive machinery for rural development at the district or sub-distri,t 
levels. The advantages in planning and administering development fro m loca: 
lPvels are particularly great where there is a complex, multi-sectoral mix 
of activities that requires proper integration and timing of activities. At 
the same time, local level management provides the needed flexibility to 
modify programs as conditions become better understood or as circumstances 
change. More generally, the combination of authority, responsibility and 

1 / The exact terminology and hierarchy of course differ as between couatnt..:s . 
But in all countries at least three levels are clearly distinguishable. 
The word 'district' is used here to cover all levels below the provinci~l. 
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a c cuuntal>ility focused at the local level leads to much rnore active ;,n•mu
tional efforts than otherwise. Tids i.s particularly true in the more backward 
and isolated regions which are generally neglected under a highly centralized 
system. In Mainland China, reliance on decentralized local level management 
is a ..:orner-stone of the economic sys tern. And there is a clear trend 1 n 
t.h:is direction in a number of other countries - in Algeri,1, Tanz&nla, Kenya, 
and India for example. In general, hcwever, (apart from use of the special 
p.oject authority--often separate from the existing local authority), 
progress toward decentralization is still modest. 

2.2:1 At the present time, the proporti.:m of expenditure on development 
which is allocated as a result of local decisions is fairly small--perhaps 
in the range of 10 to 20 percent. Budget authority continues to rest with 
the central authority, with a major part of the funds allocated on a depart
mental basis. Funds which provincial authorities can allocate out of their 
own revenues for rural development are ~enerally hopelessly inadec:uate or 
insignificant. Even where there is a considerable measure of local autonomy 
in spending, reliance on central transfers is very great. Central governments 
usually curtail loc;\l powers to raise additional revenue directly from local 
sources, although there are some arguments favoring such local resource 
mobilization to supplement central government allocations. For one thing, 
total resources for investment may be increased. For another, local contri
butions would screngthen the basis for local participation in program c·oncept 
and design and, more generally, would increase fiscal responsibility at local 
level. Some countries, Indonesia for example·, are experimenting success fully 
with schemes to increase local level contributions, in this case using a 
matching grant sys tern as inducement. 

( 1 v) Importance of Local Participation 

2.24 Conmunity involvement in the selection, design, construction and 
implementation of r,1ral development programs has often been the first step 
in the acceptance of change leading to the aµ.option of new techniques of 
production. The manner in which early participation is to be achieved, and 
balanced with the need for overall guidance and control from the center, is 
a problem which can only be resolved within each country. There is some 
evidence, however, such as that at Cornillo in Bangladesh, that a strengthened 
local autli~rity is better able to secure effective participation than are 
officials answerable to far EMay central governments. It appears that Tanzania 
has ~m'e further in its attemrts to d0al wi.th these problems than have most 
ot lH:' l governments. For example, pr('!)arat 1.on of regional development budgets 
now begins with proposals from a system of local committees, composed of 
v!ll.igers ar~d low level officials. TI\ese are then filtered through higher 
level district and rP.gional committees, again composed of a mixed group of 
otficial~ and party members, before presentation to the central government. 
Agreement must be reached at each level before final proposala are passed 
tl, ro u;•,h to the next higher level. l\ c:;o,newh:it sir.iilar system of decentralized 
µl. ann in~; and decision-making i s practi.c:ed in MalaysJa and one is being 
deve lop ed in Indonesia. Country experiencP shows that one major problem of 
p,1. r ti ,; :!. pation is that the rural people have perceptions of needs and 
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possibilities for action which are generally different from those of "rational" 
officials. A reasonable balance in this relationship is hard to strike. At 
one extreme, local politicians may completely dominate local officials, with 
the possibility of perverse results. At the other extreme, also coumon, 
officials may make the final decisions and recomnendations. 

2.25 Local institutions such as farmers' associations, cooperatives, or 
similar organizations have obvious potential advantages with respect to a 
number of the problems that raise major administrative difficulties in reaching 
the rural poor. On one side, they provide some measure of participation through 
the involvement of their members. On the other, they perform intermediary 
functions which make it possible to provide credit to larger numbers than can 
be done through official agencies. Group members can be held jointly respon
sible for repayment of credit, for acceptance of input supplies or other 
produce purchased from outside and for delivery of marketed surplus to the 
appropriate agencies (public or private). In some systems, cultivation is 
arranged on a cooperative basis, in some cases with the application of more or 
less uniform cultivation practices to land and crops that remain the respon
sibility and property of the individual cultivators. Local groups and asso
ciations can thus, in principle, reduce the need for government servants or 
personnel of government-supported agencies to deal with the individuals and 
families that comprise the target groups. 

2.26 Almost all governments support cooperative development for the 
rural areas in one form or another. An examination of the experience indi
cates that the performance of cooperatives has been mixed. In some, the 
problem has been that the skills--particularly entrepreneurial and trading 
skills--that are required of the managers have been underestimated. With 
inefficiencies and losses, the cooperative may well become a high rather than 
low cost purveyor of services for its members. In some places these diffi
culties have been considerably accentuated by active and effective opposition 
to the cooperative by private traders, landlords and others to whom organiza
tion among low inco~e families is not advantageous . Sometimes such groups 
capture much of the benefit by working from ~~thin: for example, when member
ship of a cooperative is a condition for access to subsidized credit . Dis
honesty among the officials has also been a major problem. 

2.27 But experience with cooperatives has not been all bad, and local 
organization provides the participation and impetus to rural development 
programs that it is hard to attain in any other way. Moreover, in roost 
societies, there is a well established informal system of mutual aid upon 
which to build. '!be work of non-government agencies furni s hes some of the 
more successful examples in fostering cooperation, usually working outside 
the framework of officialdom, often in quite modest circumstances. The Bank 
should explore ways and means of working roore closely with non-government 
agencies, especially where they have gained useful local experience and have 
experimented with pilot projects. 
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(v) Manpower and Ins titutional Constraints 

2.28 The shortage of skilled s taff to implement rural development 
programs should be a major consideration in their design. In many countries, 
particularly in Africa, the scarcities of skills extend through all levels: 
experienced and junior staff, technical and administrative. Even when the 
stock of trained manpower is more adequate , the nunber of personnel serving 
the rural areas is often low in compar ison with · urban areas. This may be due 
to rural development being assigned l ow priority or to an absolute paucity of 
financial resources . Typically, however, the salary scales and allowances of 
people working at the bottom of the deve l opment hierarchy in the rural areas 
are low, their s t atus is low and their promoti on prospects uncertain. In 
addition, the lack of amenities in rural locations deters well trained persons 
from staying there. Moreover, in many countries civil service practice does 
not respect and reward specialization. 1berefore, the turnover of rural staff 
is very high; and officers appointed to s upervise rural development are fre
quently generalists i n the very early or t he very last stages of their careers. 

2.29 'nle r emedies for this situation are obvious but seldom instituted. 
Staff working in the r ural areas should be given better pay and allowances. 
Distinguished rural service should be given special recognition. Promotion 
prospects for apeci alized field staff should be improved. But competitive 
pay and career prospects 1111s t be regarded as complementary to the · development 
of the motivation and commitment to service that accompany true professionalism. 
Manpower can often be used more effectively t han it is at present. In parti
cular, where good managers and higher level staff are scarce, lower level 
staff must be uti lized mch more effectively. lhe need for formally trained 
manpower is determined largely by the Wll'J in which the delivery of services 
is organized. lhus, many agricultur al cr edit programs, following conventional 
forms of credit administration based on complex criteria of creditworthiness 
of the applicant , involve the process i ng of complicated forms and thus require 
large amounts of highly t rained manpower. Modification of such procedures 
could free this manpower for other tasks . 

2. 30 If decentrali&ation is to be effective, regional and local govern-
ment, development authorities, and cooperative-type organizations nuat be 
provided with the t rained manpower to ful f ill obligations. lbe available 
evidence indicates that present systems of training are weak especially with 
regard to the handling of relationships with the local population. Recruit
ment must be localized to strengthen t he links between development services 
and the community; training exercises fo r agricultural extension agents, 
health workers and cooper a t ive staff mus t be rel evant to the actual needs 
and priorities of particular local situations. More consideration alao should 
be given to the possibi lity of training cotllllUni ty opinion leaders, such as 
primary school teachers , religious leaders and village cooperative secretaries 
as agents of change . lhe number of people which need to be trained is so 
large that the only practical way is t o adept a nultiplier approach by train
ing the trainers. lbis could be done through t he establishment of inter
nationally financed regional training institutes. Tilese would prepare 
experienced staff to return to their countries and set up courses to train 
development managers, regional and project pl anners, cooperative staff, agri
cultural extension ag~nts and other specialists . 
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C. Iq,lementing Rural Development 

2.31 Because experience with rural development projects is limited, 
and conditions vary widely from one rural area to another, generalization 
about project design is fraught with the twin dangers of being either too 
specific or too trite. Nevertheless, an attempt has been made to distill 
some lessons of ei~erience by examining a cross section of projects in which 
alleviating poverty in the rural areas was a major objective. 1/ In this 
respect it is notable that rural development schemes do not usually aim to 
provide benefits exclusively to the rural poor. There are several reasons 
for this. Often, the rural development objective is subordinate to the 
objective of increasing agricultural output (or marketed output). Even 
where this is not the case, a program aimed at providing advice or extension 
to the small farmer will rarely exclude the medium sized farmer, if by 
including him sizeable increases in output can be obtained. 

2.32 Moreover, it may frequently be desirable to design a program so 
that all sections of a rural c01llllunity benefit to some degree from it. Often 
this can ensure its effectiveness with respect to the target groups whose 
need for the program is its main justification. Involving the com:nunity 
implies the provision of some element of general interest. And in many 
countries, avoidance of opposition from powerful and influential sections 
of the rural community is essential if the program is not to be subverted 
from within. Program design must take into consideration the existing rural 
social system if lasting benefits for t he poor are to be achieved. Thus, in 
cases where economic and social inequality is initially high, it is normally 
optimistic to expect that more than 50 percent of the project benefits can 
be directed toward the target groups; often the percentage will be consider-
ably below this. But, in all cases, project design should reflect the 
particular needs and conditions in the part icular developing country situation . 

2. 33 At one extreme, some countries are giving emphasis to the provision 
of a package of minimum requirements to as large a group as res ources permit. 
We describe this as the minimum package approach to rural development . At 
the other extreme are the more comprehensive programs which include soci al 
as well as direct ly productive elements. Partly because of the heavy f inan
cial and hunan resources required by such programs, however, most experience 
with them relates to specific .area or regional schemes (e.g., settlement 
schemes) rather than to nation-wide programs. We refer to this as the compre
hensive approach. Finally, there are a variety of supportive programs which 
provide benefits to the rural poor. These usually need to be integrated with 
some broader effort if full potential is to be realized. A rural works· program 

]_/ Some insights are also provided on this subject by the African Rural 
Development Study (ARDS) carried out in the Development Economics 
Department . The report of this study, which examines experience with 
thirteen rural development programs and projects in Africa, is scheduled 
for publi cat ion by the Bank. 
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intended to help the landless laborer is one example of such an approach. 
A national credit scheme for smallholders would be another. Moat sector
specific programs fit into this category, including those related to education, 
health, transport improvements, village power and water supplies for the rural 
poor. Such programs are described as sector or special programs in the 
detailed discussion. It is worth emphasizing, however, that most experience 
with rural development stems from various ad hoc or piece-meal approaches, 
and not from the application of an overall rural development plan. 'lbus, the 
classification of project activities serves mainly as a basis for organized 
discussion of issues, and the examples used do not necessarily reflect inten
tion or conscious design on the part of the originators of the programs. 

(i) 'lbe Minimum Package Approach 

2. 34 Minimum package programs aim to provide generally modest but broad
based improvements in levels of living through increased agricultural output. 
Special attention is given to the sequencing of operations in the light of 
the development needs and requirements of the target groups on one side, and 
financial and staffing costraints on the other. 'lbe great advantages of 
minimum package approaches are their promise of low-cost, extensive coverage 
with comparatively simple objectives and operating procedures. 'lbe importance 
of sequencing is also worth attention. An initial emphasis on a broad-based 
increase in productivity, through a minimum level of institutional development, 
may be the most effective way of ensuring maaa participation in a subsequent 
more complex type of program. 

2. 35 An illustration of the approach in operation is the Minimum Package 
Program (MPP) established in Ethiopia in 1971, which is supported by IDA. 
Designed to cover eventually the entire agricultural population of small 
farmers in Ethiopia, MPP provides extension, production credit, cooperative 
development, and feeder roads in 10,000 farm family units or blocks. 'lbese 
blocks typically extend five kilometers on each side of a 75 kilometer stretch 
of all-weather road. Services are organized through specialized credit agencies 
and the Ministry of Agriculture, with no regional or local government partici
pation. The experience of those working with the project suggests some impor
tant conditions for the success of this approach: 

(a) a first class technical package (under the soil and rainfall 
conditions of Ethiopia's highlands, the application of ferti
lizers has produced such yield increases as to convince farmers 
~f their usefulness without much persuasion by extension staff); 

(b) an intact social structure of rural life, with certain people 
commanding general respect being prepared to act as model 
farmers without remuneration; 

(c) a land tenure system which does not discourage production 
above aubsisteµce level; and 
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(d) a loose system of credit supervision with satisfactory 
repayme~t rates enforced through firm and visible govern
ment credit discipline. 

2.36 It follows that a different approach will be necessary where the 
technical package itself is not markedly superior to existing practice and 
where the initial requirements for raising productivity are more complex--
for example, where the rural poor are stratified by access to land, farm 
type, skill level and occupation. Til.is partly explains why there are few 
examples of this type of national program, despite its considerable advantage 
for countries with limited resources and massive rural poverty. Social and 
economic stratification in many South Asian countries, for example, would 
seem to preclude widespread application of the minimum package approach. 

2.37 One Asian example of the minimum package approach, however, is 
furnished by a recent Bank seed improvement project for Korea, under which 
sane SOC,000 farmers are to be assisted with improved varieties of paddy, 
barley, wheat, soybeans, and potato to raise incomes by a modest but sig
nificant 10 percent over a five-year period. 'nle program also includes both 
provision for research to improve the quality of seeds and a system of seed 
distribution through the national cooperative organization to individual 
farmers. Credit and extension services, provided mainly through cooperative 
societies (to which 90 percent of Korean farmers belong), are already adequate. 
Project cost, at 1973 prices, works out to less than US$50 per family. 

2.38 Under advP.rse conditions, provision of minimum package facilities 
tends to result in relatively few direct beneficiaries among the rural poor. 
There may, however, be favorable indirect effects stenming from minimum 
package programs addressed to small farmers who are not themselves s uffi
ciently poor to be classified among the tar~et groups on the basis of low 
income. For example, as small farmers become more prosperous, there is a 
tendency for them to make more extensive use of hired labor--drawn from 
the poorest groups. Expanding demands for trading and transport services 
also tend to improve the market for hired labor. Clearly, projects fo r 
which such indirect effects on the rural poor are a major consideration 
also merit special attention, particularly in otherwise unfavorable situa
tions such as those where the poor have little or no direct access to land . 

(U) The Comprehensive App:r:oach 

(a) Coordinated National Programs 

2.39 While most schemes under this category are specifically designed 
for a particular area, some countries have pursued concerted programs of 
rural development directed at a wide spec t rum of the rural population. These 
have been characterized by careful definition of the needs and resources of 
the target populationi detailed planning of preparation and implementation: 
phasing of nulti-sectoral components; and extensive adjustments or complete 
restructuring of related institutions. Some of these programs, for example, 
those in Japan, Republic of Olina (Taiwan) and Korea, have met with notable 
success. In other countries, such as Pakistan and Mexico, the programs are 
yet in an early stage. 
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2.40 llle success of the Taiwan experience is reflected by the fact 
that during the period from 1950-1970, output from the agricultural sector 
grew at five percent per year. In addition the greatest increases were 
registered on the 890,000 farms with less than one hectare of cultivated 
land. ntese represent two-thirds of all farms and one-third of the culti
vated area. 'nle farm income of this group exceeded US$300 per capita in 
1970. The Taiwansse experience is characterized. by the rapid adoption of 
new technology by a large number of small farmers, with Dl>S t of the increase 
coming from improved yields, derived· from the use of improved input• and 
the expansion of irrigation . 

2.41 It is generally agreed that this success would not have been 
achieved without the organization of farmers into associations. Farmers 
are organized into a federated three tiered system of multipurpose organi
zations. At the base are the small agricultural units made up of several 
families, who are collectively represented in the 328 Township Farmers' 
Associations. Above these there are 20 County Associations and the apex 
organization. Although nultipurpose, the farmers' associations have become 
an important source of institutional credit, and this appears to have been 
one of the major factors responsible for the acceleration of agricultural 
development. The organization of the farmers was accomplished under the 
aegis of an autonomous central development agency known as the Joint Com
mission on Rural Reconstruction (JCRR). 

2. 42 In contrast to the Taiwan experience, the Mexican "Integrated 
Rural Development Program" (PIDER) is very new and thus has no spectacular 
achievements to report. It is of particular interest, however, because of 
the detailed planning and institutional adjustments that have been made. The 
primary objective of the progrmll is to provide res~rces and services in 
selected rural areas in order to increase permanent and temporary employment; 
raise rural living standards by introducing directly productive activities; 
and improve baaic social infrastructure and production services. The criteria 
for selection of the regions chosen for the programs are that each must be 
economically depressed , with potential for expansion of agricultural, mining, 
or industrial production; must have at least one growth point for development; 
and it nust have fairly high levels of unemployment and underemployment. This 
program reflects Mexican endeavors to improve the planning and implementation 
of systems for the distribution of investment and services. It also is indi
cative of efforts to decentralize budgeting and resource distribution at the 
state level, and to encourage local and state participation in the decision
making process. 

2.43 Finally, there is one other example of a national approach which 
on grounds of general importance merits separate and detailed discussion-
that of Mainland China. Application to other countries and regions is, how
ever, a subject for considerable debate, but the Cllinese achievement itself 
is no longer in question. It appears to have been based on broad acceptance 
of community and nation-inspired developmental goals over individualist or 
personal goals. Perhaps better put, the individual in <llina appears to 
satisfy personal goals and ambitions through contribution to the development 
of the nation and community--almoat of reversal of the situation in moat 
countries. 
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(b) Area Development Schemes 

2.44 An emphasis on area development is common in many countries, fo~ 
agricultural as well as rural development projects. Basically, arguments 
in its favor stem from consideration of the often complex nature of the 
target group situation, which calls for specific programs locally prepared 
and tailored to local conditions. Technical considerations related to 
specific requirements for agricultural improvement also tend to favor placing 
development schemes in an area framework. Even when the focus is on the 
promotion of a aingle product, the very nature of modern agriculture may 
require a large number of inputs to be put together by private or public 
effort: improved seed varieties or animal breeds, irrigation facilities, 
fertilizers and chemicals, energy and equipment, credit, extension, storage, 
marketing and transport services and price incentives. One type of compre
hensive, limited area approach is illustrated by a variety of single product 
projects, such as the promotion of tea in Kenya, groundnuts or tobacco in 
Tanzania, cotton in Mali and Tanzania, coffee in Papua New Guinea and oil 
palm in Malaysia. 

2.45 'Ole special advantage of comprehensive area development projects, 
however, is the opportunity to focus directly on the needs of the rural poor 
through di versified crop and integrated fanning systems. The development of 
these activities can then be linked with training and social services, and 
possibly, with rural works programs. A closer examination of some successful 
experiences suggests that area or regional rural development programs can 
encompass a great variety of objectives, organizational forms and possible 
responses. At one extreme, the primary objective of some of the IIK)St success
ful schemes is not so much to help the poor farmer or settler as to generate 
additional output for disposal in the marketplace. nius, some schemes place 
a heavy emphasis on one or two major crops. 'nley also provide services to 
growers in the form of a good technical package and credit and marketing 
arrangements, associated with relatively close control of farm operations 
and supervision of credit. Typically, such scherres operate through a well 
funded and staffed special authority outside the existing l ocal civil servi ce 
structure, often with little comnunity or other direct local participation. 
Under such schemes arrangements may be made to mobilize resources for 1chools 
or medical facilities, and settlement may include provision of basic amenities, 
like water supplies. While the impact on productivity may be an importan 
influence, these services are typically supplied in an ad hoc way, without 
ta1ch consideration for wider programs of development. 'nle Gezira settlement 
scheme in the Sudan had many of these features. Begun in the 1920's, by 
1970 it had accounted for nearly two million acres of i rrigated land, directly 
benefiting 75,000 farm families. 

2.46 Settlement schemes have a number of special advantages. They 
provide an opportunity to break through modes of thought and action that are 
often problems in traditional, closely integrated and inward-looking rural 
communities. They also afford an escape from conmrunities where power is 
concentrated in the hands of a few large landowners who are opposed to 
measures designed to reduce their special status and likely to erode the low 
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cost labor situation. There may also be an opportunity to select well moti
vated settlers and, especially where new crops are involved, the package of 
technical advice and services made available wi l l carry greater weight and 
authority than otherwise. 

2.47 An exanple to be contrasted with Gezira, in terms of concern with 
coDDunity involvemant and application i n the very different circumstances of 
long established settlement, is provided by the Comilla projects (Bangladesh). 
This series of pil.ot schemes designed by the Pakistan Academy of Rural Develop
ment during the period 1958-71 demons trated a potential for substantially 
raising within ten years the incomes of small farmers in a limited but fairly 
large area. It has also provided models for improved local organization and 
administration (at 11X>dest cost and wi t h a limited number of professional staff), 
including training sys tema . Large numbers of people, many of them at village 
level, were trained in cooperative organization, pump irrigation, taxation, 
conciliation court procedures, Muslim f amily law and literacy. A rural public 
works program, growing out of Camilla, achieved an impressive record of road 
building and repair, canal excavation and construction of flood eni>ankments, 
serving over 4.6 million acres of fa rml and • . An irrigation program, adopted 
throughout the province in 1968, had by 1972-73 placed 32,900 low-lift pumps 
and tubewells to irrigate an estimated 1 . 3 million acres. The Academy was 
also responsible for establis hing a vi l lage cooperative credit system, with 
emphasis on self-help through thrift among workers. Associated in part with 
the credit system and farmer extension services, fertilizer use quadrupled 
in the area mstly affected while i ncomes among village farmers more than 
doubled. Another important innovat ion was a system for coordinating the 
activities of the various government departments in a local development center 
(the Thana Center). · 

2.48 'nle Camilla project was fortunate in enjoying exceptionally itmo
vative and imagi na t i ve l ocal leadershi p. The degree of success achieved is 
particularly impressive given the limi ted resources available, and an environ
ment with many unfavorab le factors . A distinctive feature was the careful 
phasing of program development, based both on pretesting and uae of experi
ence gained under pilot or trial s chemes and on the flexible evolution of 
program design as further knowl edge and experience were gained. While such 
schemes can be s uccessful, the Comilla experience illus tr ates the critical 
importance of leadership and coDDitment to program goals. 

2.49 A Dl>del of another t ype is provided by the Puebla project, developed 
for a relatively homogenous area with some 50,000 small farmers in Mexico. 
The project, begun NI recently as 1967, is much less authoritarian than Gezira, 
but much more technically agricultural i n orientation than Comilla. The Puebla 
approach has stressed the provision of new technical packages for smallholder 
farmers based on local adaptive res earch, mostly for maize, with nuch of the 
initial work associated with identifying problems with soil, seed, disease, 
and cultivation practices, and training technicians to work in small farm 
development. The scheme also incl udes credit and marketing facilities. For 
participating farmers, the increase i n maize yields (net of climatic effect) 
averaged 9.5 percent a year over the period 1968-72, raising farm family 
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incomes by approximately US$110. Total project cost over the six-year period 
to 1974 was approximately US$1 million or US$135 per credit-receiving farmer. 
'nle Puebla project has not, however, been very successful in integrating its 
activities into the fabric of regular governmental services. Banks must still 
be prodded to lend to small farmers; and the Puebla research and extension 
functions are largely outside regular government channels. Organizations 
which articulate local farmers' opinions and concerns have not emerged and 
are therefore not tied into higher levels of the service system. Signifi
cantly, while the achie:vmenet is already considerable, only 25 percent of those 
in the maize growing area have responded to the project to date. 

2. 50 A final example, which combines some of the features already dis-
cussed, is the Lilongwe Land Development Program (LI.DP) begun in 1967 in 
Malawi. It is the focal point in a large-scale area development approach 
to rural transformation. Presently covering an area of 1.15 million acres 
and with a population of 550,000, most of whom are small farmers, the program 
was organized as a special department of the Ministry of Agriculture. Access 
to the services and staff of other departments, including staff specially 
seconded to the program, has been a feature of LLDP. As a consequence, the 
program enjoys the high level of cooperation and coordination among depart
ments that should (but often does not) flow from integration of activities 
in a national policy framework. The program has concerned itself with a wide 
variety of activities and functions, most notably with physical planning of 
sub-regional centers for markets and services; provision of regional infra
structure--roads, bridges, water supplies, health clinics and service 
buildings; consolidation of land holdings; conmunity organizations and village 
committees for local participation in decision-making and planning; and credit 
schemes--initially, unsecured loans to individuals, but with progressive 
adaptation to group credit systems based on shared responsibility for repay
ments. Considerable importance is also given to agricultural extension and 
to the training of extension workers. (The program has trained all its field 
staff.) Program targets were set in relation to a 13-year development period, 
and a full assessment is difficult to make at this stage. It is anticipated 
that by 1980 net income per farm family in the project areas will increase 
75 percent in relation to the initial situation, accompanied by roughly 
doubled yields of maize, smaller increases for other crops and improvements 
in animal husbandry. 

2.51 'llle Lessons of Experience. 'nlere are perhaps three major poten-
tial dangers with such area development ~chemes: 

(a) as already mentioned, the schemes may concentrate a dis
proportionate share of resources in providing benefits to 
a group that is relatively small in r elation to the overall 
size of the national rural target group; 

(b) the schemes tend to suffer from overly ambitious and 
complex program design, calling for exceptional leadership 
that cannot always be made available on a sustained basis; and 

(c) they may distort priorities in the allocation of resources 
among sectors. 

• 
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2.52 Recognition of the need for quality staff and management in such 
schemes is often accommodated through the provision of foreign technical 
and financial asais tance. Donor agencies have tended to favor provision 
of high density, high quality manpower (be it local or foreign), and often 
of new institutional arrangement, as a condition for launching such projects. 
But high powered management, with and often without foreign backing, is 
sometimes overly successful in appropriating a disproportionately large 
amount of available resources for "showpiece" or "enclave" projects. Technical 
feasibility and economic viability, together with weak central planning and 
control over resource allocation, may lead to the adoption of project objec
tives that are tmnecessarily ambitious. Sometimes a doubling or tripling 
of income may be feasible and economically viable but not, in the light of 
overall country circllllstances, an appropriate target. There is a need to 
look closely at schemes during the design stage to see whether a modest 
objective--perhapa an increase in incomes by 50 percent over a ten year 
period--might not enable significant economies to be made, particularly 
in the use of high level staff. 

2. 53 In some cases, ho"7ever, particularly irrigation/land improve'!Dl!nt 
projects, the problem lies less with the objectives than with the failure 
to provide the needed reforms in the structure of land holdings. Thus, a 
project that results in a doubling of the carrying capacity of the land may 
be utilized to increase the density of settlement--so providing modest 
benefits to a wider group of participants. !be combination of land reform 
and land improvement--potentially an attractive approach to rural develop
ment in conditions of land scarcity--needs to be more vigorously pursued. 

2.54 The comparative affluence in management and finance enjoyed under 
many of these projects during the implementation period often does not 
survive the transfer of functions to the local administrative system. First, 
the indigenous regional administrations may not have the capability to carry 
out the necessary policy and coordinating functions at the regional head
quarters. !bis capability is critical in administering complex integrated 
programs when they involve activities of a number of departments and local 
govenunental agencies, for instance, agriculture, transportation and health. 
Second, institutions to handle the conmercial aspects of the programs, such 
as agricultural credit and input and output marketing, either do not exist-
since the programs have handled these functions--or do not yet have the 
administrative capability to manage the activities on a large enough scale. 
Third, the local organizations and local administrative units developed under 
the programs may not correspond to the existing local governmental institu
tions, raising difficult queutiona related to maintenance and expansion of 
the various local services. 

2.55 'lbese problems cannot be resolved quickly and so are not entirely 
avoidable if more rapid progress is to be made. Experimentation with decen
tralization and with the working of new administrative structures and pro
cedures must begin somewhere. If the improvement of the system is to await 
its functioning everywhere, it may not improve anywhere within an acceptable 
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period of time. In fact, a deunnstration of the efficiency of new structures 
and procedures in a few pilot areas is often the only way to convince tradi
tionalists of the feasibility, as well as the need, of improving the general 
system. 'nlis being said, however, greater efforts must be made to design 
area development sd1emes on the basis of realistic assessments of the quality 
and number of the officials and technicians likely to be made available in 
the long term. 'nlis approach to area development should help to foster 
greater concern for training activities (the importance of which was dealt 
with in paragraphs 2.28 to 2.30), a particular weakness of programs that rely 
heavily on expatriate manpower. 1/ 

2.56 Balancing Economic and Social Components . A special aspect of 
the resource allocation problem in multi-sectoral activities concerns the 
balance of outlays between sectors. As indicated in Chapter I, projects 
aimed at the rural poor are likely to contain a mix of elements--directly 
productive components as well as social services and amenities such as health, 
water supplies, basic education and village electrification. In principle, 
the differ~nt sectoral elements need to be consistent with individual sector 
objectives and should conform to a logic that is internal to the project or 
program as a whole so that the components are rutually reinforcing. This 
need to conform to a well-considered and carefully structured rural develop
ment program may result in the better design of such services than would be 
the case under a non-integrated or sector program. Sector programs often 
reflect inappropriate standards and result in elaborate and costly services, 
poorly structured in terms of the overall priority needs of rural connnuni ties . 
1he principle, however, is more easily stated than observed, and in practice 
a good deal of judgement regarding inclusion of such items is called for. 
If good sector programs do not exist they cannot be improvised and made t o 
work within the context of an individual rural development project. Moreove r 
the indirectly productive impact of such services as better health care and 
environmental sanitation are inherently difficult to measure, and the base of 
good research studies is lacking. Such difficulties add to the importance 
of making sure that the social service components of a rural development 
project are the "least costly" aJnong alternative methods, that they are 
potentially replicable over broader areas, and that the recurrent cos ts 
involved can be sustained within the limits of the fiscal resources availab l e . 

2.57 'nlere are two other points worth making about the inclusion of 
social services and amenities in rural development programs. First, there 
is evidence that rural people rate selected social or amenity services-
particularly health and access to water--very highly indeed, sometimes above 
productive benefits, as a quick means of improving the quality of life. Parti
cipation fostered through cotr111unity involvement in the design, construction 
and use of such facilities may be the firs t step in the acceptance of pr~pos als 
for change relating to production techniques and methods. Second, it is worth 
recalling that the allocation of resources among sectors (as among regior.s) 
is likely to reflect a balance of considerations, and economic criteria may 
not necessarily be the most important. Concentration of resources in 100re 

]_I A conclusion that applies to most of the projects reviewed under the 
African Rural Development Study referred to above (page 26, fn 1). 

• 
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productive areas may increase inter-regional inequality, particularly where 
migration from the less favored regions is not feasible. A relatively strong 
emphasis on inter-regional balance and equity may be justified where the poorer 
regions contain a heavy concentration of the rural poor (for example, in North
east Brazil) or for countries with access to an unusually generous flow of 
resources (like Algeria). 

(iii) Sector and Special Programs 

2. 58 'llle types of activity described under this heading are usually 
organized on a nation-wide basis. 'llley may or may not be tailored to meet 
the specific needs of the rural poor. In practical terms, it is usually im
possible to confine the benefits to a particular class of beneficiaries, even 
were it desirable to do so. 'illus , roads built tmder a works program are 
availab le for the benefit of all users. Schools and health facilities in 
rural areas can hardly turn away potential users on the grounds that they are 
too rich to qualify. 'llle most important feature of these programs, however, 
is that they generally do not in themselves constitute a basis for self
sustaining general productivity and income increases. , Rather, they are com
plementary t o or components of programs with this objective. 

2. 59 Rural Public Works. Rural public works programs have been receiving 
increasing attention. In the off-peak seasons, substantial fractions of the 
landless l abor and the very small farmers are idle or severely underemployed. 
'Ole poverty of these groups is made worse by the near or total cessation 
of income during these seasons. Rural works programs can provide direct and 
timely income to those needing it most while creating productive infrastructure 
at low social opportunity costs. However, in practice, these programs 
have rarely developed their full potential. Opportunities for improvement 
exis t both in the primary benefits of the program and in the secondary 
benefits flowing from the infrastructure created within the program. 
A review of past and on-going rural works programs identifies these ·recurring 
weaknesses in the design and implementation of the primary programs: (a) 'llle 
portion of total program expenditures going to unskilled workers is frequently 
less than it mlght be because unnecessarily equipment intensive construction 
methods are used. (b) Projects may be poorly selected and designed resulting 
in high cost investment and low efficiency in terms of income supplements to 
the needy. (c) Inadequate management and supervision may produce a "make
work" character and consequent high cost structures and low morale. (d) Some 
programs have tended to extend into the peak demand periods for agricultural 
labor. (e) When "self-help" elements are included, the poor usually are re
quired to contribute their labor with very small or no wage payments. (f) 
Payment in kind ia administratively cumbersome and frequently very inefficient 
for the workers as they resell inappropriate commodities at a deep discount. 
(g) The appropriate blend of local 'initiative and decision-making with cen
tral control is di fficult to achieve. (h) There is evidence of non-poor 
influence groups altering programs so as to increase their own benefits. 
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2.60 Even in the best designed and managed programs the unskilled wage 
share of total expenditures will not be much above one-half. Secondary 
income distribution effects flowing from the created assets may be substan
tially greater than the primary effects. And without careful integration into 
a progressive rural development program and without complementary public poli
cies, the secondary effects may be very small for the poorest rural groups. 
'nle chief vehicle for secondary benefita to these groups is the induced demand 
for labor in productive activities which arises f rom the created infrastruc
ture. Most of the opportunity for such employment growth is in more intensive 
land cultivation; this is also consistent with increased agricultural output 
which is a necessary condition for continuing benefits to the poor. The sus
tained expansion and intensification of productive activity will require conr 
plementary inputs and supportive policies and programs. The rate of induced 
employment generation may be quite sensitive to public policies such as those 
r elating to fatm mechanization and intensive cropping patterns. While the 
rural poor target groups gain from secondary employment, the owners of assets, 
especially land, typically will obtain lar ge benefits from the created in
frastructure. 'nlese benefits constitute one motivation for the political 
support of public works programs by non-target groups , a necessary condition 
for the success of these programs in most countries. However, if land owner
ship is highly unequal, the incidence of the secondary benefits will be simi
larly unequal, and the public recovery of part of the landowner's benefits 
should have high priority. 'nle services of some created assets can be priced, 
but in many cases land and· income taxes would be necessary. Some governments 
may be tempted to introduce public works programs as a substitute for mo r e 
fundamental reforms and policies which promote sustained income growth fo r 
the rural poor. Such a course of action should be resisted because the inune
diate alleviation of underemployment and poverty--necessarily limited in s cope 
and time for budgetary constraints and for the availability of suitable projec~s- 
would be offset by the inequitable distribution of t he secondary benefi t s of 
the program. 

2.61 'nle most important general conclusion is that public wor ks need t o 
be part of a larger employment and deve lopment strategy and used i n coordina
tion with other programs and activities if their potential i s t o be developed 
fully . Basic decisions on issues such as target groups, wage levels , location 
and type of projects, taxes or other recoupment of secondary benefi ts, and 
program administration would then be made in conjunction wi t h na t ional or r e
gional development planning. In particular, such planning must ensure that 
wage goods output increases to match the higher demand for them created by 
any large-scale works program. Public works activities should also be coordi
nated with specific local development schemes . Public works, particularly 
because they are decentralized in implementation, provide an excellent oppor
tunity to beg~n local level planning but this potential remains in general 
unrealized. 

2.62 Education and Training. 1/ A major share of public sector outlays, 
with impact on the rural poor as an important justification, relate to 

1/ Training is dealt with in paragraphs 2.28 to 2.30 above. See also the 
Education Sector Working Paper, op. cit. 
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education. Here attention !.s focused on minimum learning needs for all members 
of the rural aociety. This ''basic education" 1/ includes functional literacy 
and numeracy, knowledge and skills required for earning a living, operating 
a household (including family health, child care, nutrition and sanitation), 
and civic participation. Thus defined, basic education is the lowest co111DOn 
educational denominator necessary to permit an acceptable rate and diatribu
tion of development. 

2.63 In 118lly countries basic education can be partly contained within 
the primary school ayatem, but, major cons train ts on its provision to the 
rural poor have beeu time and cost. there is, therefore, considerable interest 
i n schemes for providing non-formal and more cost-effective education and 
t raining to adults and adolescents. Many of the schemes surveyed aa a part 
of a recent Bank-sponaored study indicated typically small scale operations 
promoted by a wide variety of different agencies and often not integra~ed into 
a national education system or development pian. 1/ lbe study drew particular 
attention to: 

(a) the need for the horizontal integration of rural education 
programs both with other education activities and with other 
developJHnt activities in the same geographic area, and 
vertical integration with organizations and services at higher 
levels to provide support and backatopping services; 

(b) the need for the decentralization of planning and management 
so that education activities can be effectively adapted to 
local needa and conditions; and 

( c) the need for greater equity to avoid widening the socio
economic gape in rural areas. Worthy of particular note 
is the neglect of training for women despite acknowledgement 
of the importance of roles in both decision-making and farm 
work. 

2.64 To meet the needs of rural development, primary education must 
be improved, particularly to reduce wastage, lower costs and raise quality. 
Other possibilities invite further experimentation, including a4justments 
with regard to age of entering school, length of cycle, size of class, 
s i mplification of curricula, use of mass media and adaptation of indigenous 
learning s ys te111&. A number of other actions might also be taken to spread 
basic education more effectively to the rural poor: 

J./ This . has been defined as the threshold level of learning required for 
effective partic:f.pation in productive life as well as in social and 
political processes. See "New Paths to Learning for Rural Children 
and Youth," op. cit. 

2/ P.H.Coombs with M. Ahmed, Attacking Rural Poverty: How Non-Formal 
Education Can Help. Prepared for the World Bank by the International 
Council for Educational Development. Baltimore: Johns Hopkins 
Uni verei ty Pr ess, 1974 . 

• 
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(a) schooling should be integrated with employment and development; 
this may be through skill training of those who have left the 
schools, or by means of a program such as that of Botswana 
where practical skill training directly related to the creation 
of new self-employment opportunities is given in the schools; 

(b) rural education should be functional in serving specific 
target groups and in meeting identified needs; 

(c) rural education programs should be designed as part of a total 
education delivery system; they can themselves become the focus 
of coordinated action through the use of nultipurpose centers 
to serve other activities such as cooperatives and health 
services; this is being done in Tanzania at both district and 
village levels through the establishment of Rural Training 
Centers and Community Education Centers; 

(d) rural education projects should be integrated with other 
development activities and linked wherever possible to the 
provision of other appropriate inputs and services; this has 
been effectively demonstrated in a number of integrated rural 
developmant projects such as the Comilla project in Bangladesh 
and the PACCA project in Afghanistan; this may also be achieved 
through the design of functional lite·racy programs; and 

(e) the provision of basic education and training should be designed 
flexibly to make use of existing facilities and resources, and 
to use mobile units in order to remain replicable in terms of 
costs and management requirements. 

2.65 Credit •. Credit schemes provide illustrations of the difficulties 
encountered with sectoral programs. !be recent paper on Agricultural Credit 
draws nttention to a number of common deficiencies and problems with respect 
to lending to small farmers. 1/ In particular, large farmers have been the 
main beneficiaries of institutional credit. Conmonly, 60 to 80 percent of 
small fanners in a given country have limited or no access to institutional 
credit. Moreover, the available supply of credit to all farmers is heavily 
skewed in favor of short. term credit, and this skewness is even more pro
nounced in the distribution of whatever credit is availabie for small farmers. 
Although not always essential, conditions under which credit is needed and 
can be used effectively are characterized by: 

(a) clear opportunities for economic gain from adoption of new 
production1 technology or other improvements; 

l/ IBRD Agricultural Credit, op. cit. 
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(b) widespread recognition and acceptance of such opportunities 
on the part of the farmer, along with access to training in 
the necesaary skills; and 

(c) delivery ayate1111 which provide ready and timely availability 
of inputs required, and market outlets for farm production. 

2.66 For small farmers, it is essential to provide a comprehensive pack-
age if the potential for increased productivity is to be translated into 
coUlllercial reality. There appears to be scope for the use of institutional 
credit to replace or augment credit from traditional sources in order to 
alleviate monopoly situations which cause excessively high interest . rates; 
to overcome inelasticities in the supply of credit which become apparent 
when new opportunities emerge; to ease the seasonal financial problems of 
rural households; and, lll>S t importantly, to encourage small subsist~nce farmers 
to raise their output and enter the cotmDercial sector. Furthermore, land re
form, if pursued widely, could sharply increase the credit needs of former 
tenants previously supplied by landlords. In this general context several 
recent experiments warrant further examination, including the "passbook" 
scheme in Pakistan. the Cooperative Production Credit Scheme in Kenya, and 
the Masagana 99 program in the Philippines. 

2.67 Other Sector Programs. Other specific sector pJ"Ograms-~for example • 
those concerned with provision of feeder roads, village electrification, water 
supplies, health facilities and the promotion of rural industry--may also be 
i mportant means of conveying benefits to the rural poor. 'ffle major issues 
involved with these have been covered earlier--namely, the need to integrate 
such prograns with both programs of rural development and particular projects, 
and the problem of appropriate design standards, suited to rural conditions. 
The latter is a serious problem for a number of these services and, in some 
cases pending further technical development, extension of facilities to vil-
lages will remain prohibitively expensive. One reason for neglect of the 
small scale system suitable for the rural areas is the convenience and lower 
unit cost of preparing and appraising project feasibility for larger scale 
undertakings better suited to the urban environment or, in the case of trans-
port, for inter-urban connections. Here too, however, recent research indi-
cates sane promising new approaches calculated to reduce these difficulties 
in the future. · 

2.68 'nle promotion of rural industry in the context of rural development 
merits special attention. In many countries, existing village crafts are in 
the process of rapidly disappearing, while modernization of agriculture creates 
a demand for new inputs and conauner goods which largely could be produced 
locally. If these two trends can be combined through relevant planning and 
support measures, the outcome might be local modernized industrial structures 
geared to serving rural areas and with linkages to national industry as well. 
Such rural industry could provide employment, increase incomes, slow rural
urban migration, increase the supply of goods and services to farmers at lower 
costs and gene rall y stimulate further rural and regional development. 
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2.69 Development of rural industry at an early stage of agricultural 
development may, in the long run, permit a roore rational spatial distribution 
of industrial and economic activity than might otherwise occur. Much of rural 
industry is likely to be located in market towns, which are generally a more 
desirable form of urbanization than the expansion of already very large urban 
centers. ~dernization of agriculture creates a demand which has great poten
t i al for pulling certain categories of industry into rural towns. lbese in
dustries are, in general, small and their interaction with medium and large 
enterprises is, in the long run, essential. Consequently, sane urban-based 
industry can be decentralized, with little or no economic sacrifice, in order 
to achieve better interaction and more balanced distribution of industrial 
activity. At the same time, with an industrial base to provide fot continuing 
expansion and development, such regional centers can serve to attract and 
retain professional and technical skills that otherwise most often concentrate 
in the major cities. 

2.70 As well as the linkages with agriculture itself, there are other 
important cross-sectoral requirements for rural industry. lbus, at some 
stage the vill ages 111..lst have access to electricity for productive purposes. 
It is equally essential to develop a capacity to design and manufacture simple 
producer goods appropriate for more small scale village industry. There is 
often still a large reservoir of potential skills--technical and entrepreneur
ial--in the rural areas. Without special efforts, however, to upgrade these 
skills, to improve tools, to diversify production, to open up markets and 
change the outlook of the rural artisans, this important asset of the rural 
corranunities threatens to disappear. In many circumstances, the mechanization 
of agriculture required small pumps and motors (up to 20 to 25 horsepowe r ), 
tractor drivers, tubewell operators, tractor and small motor mechanics and 
people skilled in the servicing and repair of mechanical equipment. Rural 
homes need basic furniture and improved kitchen utensils. These and a variety 
of other requirements are either not fulfilled or are met from the ci t ies . 
It would seem natural to upgrade the skills and organization of village 
blacksmiths, carpent~rs, shoemakers, weavers and potters, so that they co uld 
assune new manufacturing and service roles in modernizing rural communi ties . 
TI1is kind of support should be part of an integrated plan to modernize and 
develop rural communities. 

2. 71 Thus, in the same way that agricultural extension services are 
considered essent ial for introduction of new technology and development of 
agriculture, .industrial extension should also be seen as a necessary element 
in developing rural industry. Essential chara cteristics of such an industrial 
extension s e rvice are mobility and relevance to rural industries in meeting 
ac t ual local demands. An important aspect of any such program must be the 
development and support of the existing industrial structure in order to 
capitalize on the base of technical and entrepreneurial skills which today 
exists in villages, market towns and urban centers. Deve l opment of rural 
industries requires a nationally supported program to provide inouts like 
c r edit, raw materials and equipment, electricity, training for technical and 
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managerial skills, research-development-engineering efforts, etc. Provision 
of such a package is, in principle, facilitated by linking efforts with a 
rural development program. Indeed, the general lack of rural development 
planning cannot be more clearly illustrated than by the weakness of current 
efforts to promote rural industry. 

(iv) C.Onclusions 

2. 72 The variety of programs and approaches that have been examined 
confinns that no single package or fonnula is likely to be either necessary 
or sufficient to ensure effective rural development. On the contrary, it is 
evident that the activity mix most likely to work is best characterized as 
the one that is designed and tailored to fit a particular and probably unique 
set of conditions and country circumstances. A number of other general con
clusions are listed below in s\SIDlary form. 

2.73 'Ihe experience of rural development programs and projects appears 
to confinn: 

(a) that it is possible to reach large numbers of the rural 
poor at moderate cost, with reasonable expectations of 
acceptable economic returns; 

(b) that the achievement of this result involves political 
conmitment to a strategy for rural development and to the 
general policies necesaary to support such a strategy; 

(c) that low cost delivery system, for supplying inputs on 
credit terms, for providing extension and marketing services, 
and for organizing conmunal activities are of crucial 
importance in reaching large numbers of the rural poor; 
greater use of special financial intermediaries, cooperatives, 
community groups and farmers' associations should be explored; 

(d) the importance of balancing overall, central control with 
decentralized regional and proje~t planning; rural development 
projects require a degree of flexibility in design and in 
responding to the lessons of experience, but flexibility 
tlJ.lS t be within the limits of national or regional minimum 
standards; and financial resources. 

(e) that greater efforts should be made to integrate project 
management into existing and, if necessary, reformed central 
and local government organizations and procedures; 

( f) the importance of involving the rural poor in the planning 
and implementation of rural development programs; 
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(g) the need for increased training at the local level, 
particularly .for development managers, regional and project 
planners, cooperative staff and extension agents; 

(h) the importance of making equitable and adequate provision 
for the recovery of costs in order to pr9v:lde funds for 
additional rural development projects in other areas; 

(i) the importance of devising technical packages appropriate 
to the requirements of small farmers, based on adaptive, 
national research; 

(j) the need to improve ·knowledge of national resources and 
provide an improved flow of disaggregated · information, as 
a basis for realistic national, regional and rural project 
planning; and 

(k) that although increases in output can be achieved using 
existing technology, increases in productivity will require 
new technology suitable for use by small farmers. 

• 



- 40 -

III. THE BANK'S PROGRAM FOR RURAL DEVELOPMENT 

A. Past Trends 

3.1 The major thrust of Bank activities in rural areas has been in 
lending for agricultural development. The Bank is now the largest single 
external source of funds for direct investment for agricultural development 
in the developing countries. This is the consequence of a purposeful shift 
of emphasis in Bank policy over the past five years. It reflects, first, 
a change in the Bank's perception of development and its underlying processes 
and, second, an awareness of the growing pressures on the agriculture and 
rural sectors in developing countries. In an operational context these 
shifts have been characterized by changes in the pattern of lending, including 
changes in its sectoral distribution, by a widening and deepening of the lend
ing program and by the emergence of "new style" projects. 

(i) Changing Lending Patterns 

3.2 Sectoral Changes. In the early years of Bank operations the em-
phasis was on non-agricultural development. Between FY48 and FY60 only 
17 percent of total Bank projects and six percent of total Bank investment 
was for agriculture. In the recent years it has become apparent that greater 
agricultural output was not only a necessary condition for the expansion of 
most economies, but was perhaps the only way to achieve growth in many areas. 
There was a corresponding increase in the share of lending for agriculture. 
(See Figure 1.) As a result, lending for agriculture rose from 12 percent 
of all lending in FY61-65 to 24 percent of a much higher annual volume of 
lending in FY73-74. (See Table 8.) 

3.3 Widening of Lending. In the early years of Bank operations the 
emphasis was on the transfer of capital and the development of capital
intensive projects, notably in irrigation. From FY47 to FY70, 48 percent of 
total Bank investment in agriculture was in irrigation. Between 1961 and 
1965 the irrigation proportion was 79 percent. Since then, although invest
ment in irrigation has increased absolutely, the proportion has fallen to 
about 30 percent in the years since FY70. (See Table 9.) The Bank will con
tinue to invest in irrigation. However, the growing appreciation that agri
cultural development involves a whole complex of interdependent components 
has led to a substantial widening of patterns of lending for agriculture-
including investments in tertiary canals and land leveling to ensure that 
irrigation water is used effectively at the farm level. By the mid-1960's 
the Bank was financing a wider range of activities--agricultural and live
stock credit, storage, marketing, processing, fisheries and forestry develop
ment. Much more emphasis was given to the promotion of technological change 
at the farm level through the financing of programs to enaQle farmers to 
acquire improved seed, fertilizers and equipment. The Bank has also re
cognized the i mportance of agricultural research in supporting both individual 

• 
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projects and international research institutions. In addition, individual 
projects are becoming more comprehensive and now include not only several 
agricultural elements but also non-agricultural components such as rural 
roads, health , training and water supply. 

3.4 Deepening of Lending. In recent years the Bank has responded to an 
increasing awareness that agricultural growth does not necessarily diminish 
rural poverty. As a result the Bank has been attempting t o "deepen" its lend
ing in the rural sector as part of a program intended to aid lower income 
producers to become more productive. To this end, the poorer countries have 
been receiving a greater proportion of Bank funds, and project effort has 
increased the probability that more lower income groups are being reached. 
Between FY54-68 US$138.8 million, or 22.5 percent of lending for agriculture, 
was for countries with per capita GNP lower than US$150; during FY69-74 this 
rose to US$1, 356 mi·llion, or 38. 2 percent of the total lending for agriculture. 
(See Table 10.) Second, there is some correlation between size of holding 
and income. Between FY68-72 the percentage of agricultural projects wherein 
the participating farmers owned under five hectares rose from 17 percent to 67 
percent. This further indicates that Bank lending is increasingly directed 
toward lower income members of the community. Finally, there has been an 
increase in lending for projects that are directly focused in some respect on 
providing benefits to the rural poor. (See Table 11-12.) The number of such 
projects increased from five in FY68 to 28 in FY74, involving an increase of 
lending from over US$29 million to almost US$474 million. From 17 percent of 
all lending for agriculture in FY68, these projects accounted for 47 percent 
of a much larger total in FY74. 1/ 

(ii) The Emergence of "New Style" Projects 

3.5 The changes in emphasis that have taken place over time and the 
focus on reduction of poverty has necessitated the introduction of what migh t 
be termed "new style" projects. These have been designed to encompass some , 
though not all, of what appear to be des i red characteristics f or r ural de
velopment as described in Chapter II. The main elements of t hese projects 
are: 

(a) they are designed to benefit large numbers of the rural 
poor, while earning an economic rate of return at least 
equal to the opportunity cost of capital; 

)_/ A word of caution is in order regarding these figures. Until recently 
a large number of projects did not describe the beneficiary group with 
any detail, and an attempt to determine the intentions of the project 
at several years distance from time of preparation is difficult. The 
large increase in FY74 relative to earlier years owes something to 
better definition of project objectives, although i n our judgment, 
the underly i ng change is still a considerable one. 
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(b) they are comprehensive in their approach to small scale 
agriculture and provide for a balance between directly 
productive and other components (where inclusion of the 
latter i s appropriate); and 

(c) they have a low enough cost per beneficiary so that 
they could be extended to other areas, giveri the avail
ability of additional resources. 

3.6 The "new style" projects have included a variety of approaches. Such 
projects are intended to reach large numbers through area development, settle
ment, irrigation and land improvement schemes. Most of the projects have an 
agricultural base and involve technological change--frequently the introduction 
of water, credit, improved seed and fertilizer. Many of the projects also 
include some diversification in agricultural production. The area projects 
often have some social components--health services, basic education and water 
supplies. Whenever possible, cost has been held down through evolving low 
cost delivery systems and working through intermediaries that can absorb 
some of the overhead costs--notably farmers' associations, cooperatives and 
other groups. Much .remains to be done in this regard. 

3.7 The expansion of new style projects has led to a substantial change 
in the nature of lending for agriculture. An analysis of the appraisal re
ports for 56 agricultural loans approved in FY74 shows that: 

(a) out of 38 p~ojects for which information is available there 
are. an expected 11.8 million beneficiaries; this does not 
include estimates of beneficiaries who are not farm operators, 
such as farm laborers and others whose incomes might have risen 
because of a project; 

(b) the average income p·er beneficiary before projects was US$69; 
but the range of beneficiaries' incomes was from US$22 to 
US$1,460; 

(c) the projects taken as a whole, which involve a total investment 
of US$2 billion, are expected to lead to an average increase in 
income of 7.3 percent per annum over ·the development period (an 
average of eight years); and 

(d) the average cost pe~ beneficiary is US$160 per capita; however 
five projects accounted for eight million of the 12 million 
beneficiaries at a cost per beneficiary of only US$17 per capita 
and the increase in income expected from these five projects 
is also much lower than the average increase for the projects 
taken as a group. 

• 
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3.8 The change in the Bank's philosophy on agricultural development 
over the years as reflected in the pattern of lending for agriculture can 
be sunnnarized as follows: 

(a) the share of agriculture in total lending has, over the years, 
increased considerably, and within agricult_ure poverty
oriented projects now have a larger share; 

(b) the share of the poor countries in lending for both agriculture 
and poverty-oriented projects has increased significantly; 

(c) the number of people benefitting directly from the Bank 
operations in agriculture is increasing; and 

(d) based on information from Bank appraisal reports, the incomes 
of the beneficiaries, including many rural poor, are estimated 
to increase at a rate higher than the five percent suggested 
in the Nairobi declaration. But it must be remembered that 
this increase is for Bank financed projects and that the share 
of Bank Group financed projects in total investment in agri
culture and rural development in developing countries is 
relatively small. 

B. The Way Ahead 

3.9 The extent to which direct programs to improve the lot of the rural 
poor can be mounted and "new style" projects pursued will be determined by: 

(a) the extent to which the goals of equity and growth can be 
reconciled; and 

(b) the extent of the resources available in relation to the 
magnitude of the problem. 

Aspects of each of these are analyzed in turn. 

(i) Reconciling Goals 

3.10 An important question for the Bank and member governments is whether 
or to what extent greater emphasis on rural development implies a diversion 
of resources away from meeting the urgent needs for increased food production. 
The possibility of such diversion arises for various reasons. Among these are: 

(a) Heavy investment in projects for those with the lowest incomes 
could lead to a concentration of effort on a group which 
commands a small proportion of the basic resource for food 
production··-the land. Based on a sample of 52 developing 
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countries, if the poor smallholders are considered to control 
less than two hectares of land per family, collectively they 
would control only about 1'6 percent of the arable land. 

(b) It is sometimes more difficult and time-consuming to provide 
services to large numbers of small farmers than to a smaller 
number of large farmers. Bank experience indicates that the 
costs of providing credit to small farmers can run 14 percentage 
points or more above those for large farmers. Similarly, large 
numbers of aaall farmers need more extension workers, so 
there may be a diversion of scarce resources away trom larger 
producers in 41ddition to the higher costs of expanding these 
services. 

(c) The immediate urgency of the need for increased food supplies 
over the next few years may require concentration of invest
ment resources in areas where the potential is greatest for 
substantial increases in food production within a short period 
of time. Farmers in these areaa might well be relatively 
better off in terms of resource endowaent and infrastructure 
and not among the rural poverty target groups. 

3.11 However, rural development does not always conflict with the 
objectives of higher food production.· Small farmers are often aore efficient 
in the use of resourcea on the farm than are large farmers. Most of the 
rural poor are engaged in agricultural production so that steps taken to 
aid them to become more productive will add to agricultural output. The 
food problem is moat severe in the South Asia aod African countries which 
have the greateat concentration o~ absolute rural poverty; in many of these 
countries the distribution of land and income is such that raising the 
agricultural output of the low income groups in rural areas is the only means 
by which both production and consumption of food can be increased. This 
applies also to the landless workers in agriculture for whom rural public 
works can lead to the creation of productive facilities as well as generat
ing income to purchaee food. Finally, at a more general level, the poorest 
rural--and urban--families who do not produce thenaelvea sufficient food for 
their own needs stand to suffer most froa food shortages and high food prices. 

3.12 Bank policy rec9gnizes the interdependence of both these objectives--
of increasing food production and of alleviating poverty in rural areas. Bank 
policy is to aid all agricultural producers but to emphasize the deepening of 
lending to help small acale farmers--those with holdings up to 5 hectares 
(including those within the low income target groups)--who account for 40 
percent of land under cultivation in developing countries. A Bank policy of 
assisting agricultural development with emphasis on smaller farms and rural 
development to help the rural poor will contribute both to raising food output 
and alleviating rural poverty. 

.. 
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(ii) Resource Requirements 

3.13 The Nairobi Speech set the ambitious target of raising the annual 
rate of growth of output of small farmers to five percent by 1985. 1/ Achieving 
such a target requires that demand increase sufficiently (through both export 
opportunities and growth in the consuming sectors of the economy) to maintain 
producer prices; that institutional and organizational constraints be removed 
or lessened in effect; and that resources be mobilized to assist small farmers. 
Country experience, as discussed in Chapter II, and the Bank's own experience 
in implementing projects, conf irm that, in many instances, finance alone is 
not the limiting factor in bringi ng about a sustained increase in output 
among small scale producers; frequently technological, organizational, pro
cedural and manpower factors limit the effective use of additional investment . 
Nonetheless, it is possible to give some approximate indica t ion of t he or der 
of magnitude of investment needs. 

3.14 Rough estimates of total investment needs were obtained through two 
different approaches yielding broadly similar results. The first was based 
on a simple model to permit some analysis of the sensitivity of the resul t s 
to crucial ass umptions and policies . The second drew directly upon Bank 
experience. 

3.15 The parameters of the model include the capital/output ratio, the 
depreciation rate of capital, the population growth rate of small farm house
holds, the time-lag before investment becomes productive and the share o f the 
benefits from investment which accrue to small farmers. Calculations based 
on this model yielded an estimate of US$70 billion for the accumulated capital 
cost of achieving by 1985 a five percent growth rate in s mal l f a rmer s' pro
duction. To maintain this rate of growth beyond 1985 annual investment ex
penditures of approximately US$20 billion would be needed . Moreover , the 
estimated total cost der ived from such calculation is s ens i tive both to vari
ations in the share of benefits assumed to accrue to t he target group and t o 
di fferent assumptions about rates of population growth . For example, an 
overall product~on growth rate of five percent migh t be achieved with either 
a population growth rate of one percent per year and an annual production 
i ncrease of four percent or a population growth of three percent with a per 
capita production increase of two percent. Calculations based on the model 
indicate that cumulative investment costs by 1985 would be US$5 billi on lower 
in the first of these cases, that is, with a lower r ate of growth of populat ion. 

3.16 The importance of the share of project benef its accruing to the 
target population for any estimates of the t otal cost of r eaching the Nairobi 

1/ As explained in Chapter I, the target poverty group has been changed 
from the acr eage basis in the Nairobi Speech to an absolute and relative 
income basis. Nevertheless, the five percent target rate of growth 
refers to al l small scal e farmers and not just those i n the lowest 
income groups. 
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objectives is revealed as well in the calculations based upon the Bank's own 
experience. As is shown in Table 11, there was a subset of 25 agricultural 
projects (s i ngle-and multi-sector) approved in FY74 where at least 50 percent 
of the direc t beneficiaries are likely to be farm families with annual incomes 
below US$50 per capi t a. Including those outside this poverty group (a sub
stantial number of whom would nevertheless be small farmers with holdings 
under five hectares), these projects are expected to benefit farm families 
accounting for some 11 million people. As a result of the projects, net out
put per farm family is projected to increase by more than five percent per 
annum over an eight year development period, beginning from a level of annual 
income that averages approximately US$60 per capita. With total project costs 
of almost US$900 million, average project cost is under US$80 per capita. If 
sufficient projects at this average per capita cost of US$80 could be and 
were designed and implemented solely for the rural poor (projected to number 
700 million by the end of the 1970's) the implied global cost would be US$56 
billion. But, if it is not feasible to reduce the per capita cost signifi
cantly nor desirable to increase the percentage of direct beneficiaries among 
the rural poor (as distinct from other small farmers) above the 50 percent 
representative of recent Bank experience, the overall cost of projects and 
programs with direct benefits for the rural poor and small farmers could 
amount to over US$ 100 billion. 

3.17 11ie estimates above are, however, subject to a substantial margin 
of error because: 

(a) the mix of investment opportunities during the next 
decade could vary significantly from that in 1974 (though 
a provisional analysis of Bank projects in FY75 indicates 
a pattern similar to 1974); 

(b) indirect beneficiaries, such as landless laborers, are 
not included in the project appraisal estimates; 

(c) it is uncertain how much project design can reduce costs 
and increase benefits; 

(d) greater government commitment, more appropriate government 
policies, and better rural, regional, and project planning 
could also result in significant economies and higher 
benefits; 

(e) the cost estimates do not necessarily include all those 
costs which are external to the projects but essential 
for broader programs of rural development; and 

(f) because output may increase faster in future than consumer 
demand, farm-gate prices may decline and hence the net 
benefits may be lower. 

.. 
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3.18 On some counts, even the higher estimate of US$100 billion would 
seem a remarkably modest total cost for providing the impetus toward sustain
able increases in productivity and real income for the rural poor. Estimates 1/ 
of income, savings and investments in the developing countries, including the 
oil and mineral rich nations, indicate that total investment in developing 
countries in 1974 would be approximately US$170 billion. Allowing for phasing 
over, say, a ten-year period, US$10 billion per annum for rural development 
would account for only six percent of this total. But, for the low income 
developing countries (those with per capita incomes below US$200 at 1967/69 
prices), the picture is very different. Among this group of co\llltries, 
investment in 1974 would be of the order of US$25 billion. For this group 
the investment requirements for rural development are large relative to the 
availability of resources, since these countries account for more than 60 
percent of the rural poor. The regional breakdown is shown in Table 13. 

(iii) The Lending Program 

3.19 There are many constraints on lending for agricultural and rural 
development. Nonetheless the compelling financial and human needs of the 
rural sector justify an ambitious five-year target. Under the Bank's lending 
program for FY69-73, US$3.4 billion was allocated to agricultural develop
ment, some 20 percent of total lending over this period. The preliminary 
FY74-78 program allocates 26 percent of total lending to agricultural develop
ment, i.e., US$6.5 billion (at constant FY74 prices). Dropping FY74 and 
adding FY79 would increase this figure to approximately US$7.2 billion for 
the five-year period FY75-79. Based on past experience of cost sharing, 
this would involve a total investment of approximately US$15 billion in the 
rural sectors of the developing countries. 

3.20 Assuming a program of US$7.2 billion for agricultural and rural 
development, the question then becomes one of the allocation of resources 
within the rural sector. The past trends in lending , and more particularly 
the experience in FY75, indicate that it is possible to design "new-style" 
projects that can fulfill many of the desired objectives of Bank policy. 
Close to half of the loans in FY74 are "new style" and indications are that 
a high proportion of all projects in FY75 will be also. While there is 
limited information on the projects in the latter part of the five-year 
period, there is every reason to anticipate that a high proportion of "new 
style" projects can be maintained during FY76-79. 

3.21 The Bank should, therefore, plan to double the FY74 level of lend-
ing for rural development during the period FY75 to FY79 . This would imply 
a total Bank Group investment rising from US$0.5 billion i n FY75 to US$1.0 
billion in FY79, at 1974 prices. Taken over the five-year period, this 
would represent one-half of the Bank's total projected lending for agricul
tural and rural development. Allowing for l ocal contributions and other 

1/ These were based on IBRD, World Economics Indicators, Sec M74-665, 
September 24, 1974. 
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funds, the proposed lending program would support a total ~nnual investment 
program of approximately US$2 billion by FY79. This is. some 20 to 30 percent 
of the rough estimates of the annual requirement for financing the target 
income increase of five percent per annum discussed in paragraphs 3.15-3.18, 
i.e. US$70-1 00 billion spread over 10·years averages US$7-10 billion a ye•r. 
The proposed lending program would test the absorptive capacity of many de
veloping countri es, especially the poorest countries most in need of external 
resources. Substantial new efforts to mobilize local resources would be 
needed, together with organizational changes to utilize existing resources 
more effectively as discussed in Chapter II. The role of the Bank in bring
ing about such changes is discussed in the next section. In some countries, 
however, to effect such changes will require a greater degree of political 
and social coaaitment to the general objectives of rural development than 
has been the case up to the present. 

3~22 An analysis of the projected lending program for agriculture 
(based on the aggregate of the country lending program projections) shows 
some differences between the regional distribution of lending and the 
regional distribution of the rural poor. In particular, the concentration 
of rural poor in the South Asia region considerably exceeds the share of 
this region in total projected Bank lending for agriculture. If the pro
posed program of lending for agriculture and rural development were dis
tributed among regions according to regional concentrations of rural poverty, 
projected lending for South Asia in these sectors would need to be more than 
double the present prospective regional total. This calculation reflects 
the fact that the South Asia region accounts for 75 percent of the 360 
million rural poor in the low income, resource poor group of countries. 
Tables 13 and 14 show the details of these calculations. 

3.23 The South Asian problem is quantitatively by far the most severe 
and, in view of the pov.erty of the countries involved, probably the most 
intractible. It is likely that rural development projects will play a con
siderably greater role in South Asia than in the past. For one thing, the 
previous emphasis on agricultural credit operations (which accounted for 
more than 50 percent of all agricultural lending for South Asia in the 
FY69-73 period), and were not primarily oriented toward specifically identi
fied target groups of rural poor, was greatly reduced in the FY75 program. 
This change in emphasis is confirmed by estimated totals of agricultural 
lending Bank-wide by type of project as projected for the FY75-79 period. 
Compared with FY69-73, the FY75-79 share of area development projects (which 
include area-based rural development projects) increases from six percent 
to 30 percent, the increase being matched by declines in the relative im
portance of credit operat:f.ons,, irrigation projects and livestock projects. 

3.24 Should additional resources become available, the claims of the 
agricultural sector in general, but especially the need for additional 
resources for agriculture and rural development in South Asia, seem 
persuasive. Some adjustment to increase lending for rural development 
in South Asia above the levels implied by the current lending projections 
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in the region should be contemplated. Questions concerning the technical 
and other assistance conducive to this goal which the Bank can supply, 
together with internal staffing implications, are taken up in the final 
section of this Chapter. 

3.25 The proposed program is unlikely to be attained without continu-
ing major efforts on the part of the Bank staff to support and further 
develop innovative approaches to project design and implementation. It is 
difficult to foresee the forms these innovations might take, but a number 
of the kinds of changes that will be needed are already embodied in recent 
projects. Many of these might be suitable for application on a wider scale. 
For example, the recent IDA credit to Upper Volta for agricultural develop
ment established a Rural Development Fund. Its purpose was, i n part, to 
deal with the uncertainties of government finance, particularly after the 
termination of the project implementation period, and to mobilize additional 
local resources. A model for capitalizing effectively on the benefits of 
new agricultural research is provided by the recent Korea Seeds project 
which finances the establishment of a modern seeds industry in that country, 
including the capacity to undertake continuing research into a range of 
crops. The result should be broad based income increases for a large group 
of farmers at very low cost. This is an example of a national minimum 
package program. Also in Asia, the Keratong Land Settlement project in 
Malaysia includes the financing of project towns in the settlement area and 
thus provides an example of a linked or integrated approach to rural develop
ment that includes recognition of the impact on regional urban settlement . 
In this project there is a positive attempt to provide for the conditions 
and facilities calculated as necessary to a ttract skilled persons away from 
the largest cities and to reduce the migration of the unskilled, partly 
educated rural youth toward the same cities. In East Africa, the Kigoma 
project in Western Tanzania is an example of the use of a regional government 
authority for project management. The broad range of skills and experti se 
thus available enables a wide range of services to be financed under the 
cover of a regional development plan of operations, in which the project 
is itself the core part. This project is also providing finance for t he 
preparation of other rural development programs in the context of improved 
regional and rural planning. 

3.26 Another feature of growing significance is the support for ongoing 
programs of rural development, where there is sufficient experience or 
commitment on the part of government, and scope for design improvement and 
increased program effectiveness. One example would be t he Mauritius Rural 
Development project supporting the rural works program there. There are 
a number of others at late stages of preparat ion and appraisal: a project 
supporting Government's drought-prone areas programs for India; support for 
the Mexican Government's PIDER program of rural development; and provision 
of services and facilities for improved training of local officials in pro- · 
gram formulation and implementation relating to the INPRES program of rural 
works in Indonesia. Many of these are nation-wide programs, or have the 
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potential to become nation-wide programs. There will be increasing import
ance a t t ached to support of a range of project activities under the umbrella 
of an overall strategy or r ural development plan. A series of projects 
relating t o Nigeria recently prepared for Board consideration provides one 
example of t his approach. The size of the Mexican PIDER program referred 
to above implies that it i s , i n eff ect, a series of projects that can be 
packaged as one, because of t he common philosophy and set of objectives 
to which they relate. 

3.27 It is likely tha t the proposed program will also require greater 
effor ts to prepare mul t i -sectoral , integrated programs, involving not only 
a mix of directly productive and social elements, but also a greater range 
of productive components than i s now the case. In particular, it is highly 
desirable in some areas to prepare integrated rural industry projects, 
involving as possible components rural electrification, training, and 
credit as well as agricultural elements. Such efforts might fit particularly · 
well into the later phases of t he multi-stage type of project activity that 
will be cal led for in the more sophisticated environment. There will also 
have to be a greater emphasis on helping the landless through industrial and 
training types of projects , as well as single or multi-sector efforts 
focused on training and educa tion more specifically designed for rural 
people. Multi-sector al approaches are especially suitable for provision • 
of rural health, family pl anni ng and other social services. For example, 
the Bank will introduce s elected elements of reformed health services 
into rural development projects and will link control operations for speci
fic diseases (such as r i ver blindess and sleeping sickness) with rural de
velopment programs . 

3.28 In addition to innovation and experiments with new approaches, 
however, there i s a continuing need for the weight of Bank experience in 
more conventional t ypes of activities to be brought to bear on the con
centr ations of rur al poverty--through schemes of general land improvement, 
irrigation, clearance for settlement or drainage, credit programs and pro
grams addressed to the needs of more specialized groups such as fishermen 
and herdsmen. Support f or s uch activities will be further extended into 
the most challenging and difficult agro-ecological areas, such as those of 
the Sahel and the mcuntainous a r eas of Latin America. This will involve 
more national research and pilot testing of technology and special institu
tional arrangements in par t i cular target areas. According to country needs 
and circumstances, therefor e, in the terminology of Chapter II, there will 
continue to be a mix of minimum package, area development, national com
prehensive, and public works programs in the rural areas . 

3.29 Two rather differ ent points relevant to the proposed lending 
program fo r rural development mi ght usefui.ly be made in conclusion. First, 
recalling the conclusions in Chapter II, the difficulties and uncertainties 
of the rural development process have been stressed. If th.e past provides 
any guide i n this area, it sur ely suggests that innovation and experimenta
tion which wi ll clearly be necessary for any considerable measure of success 
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certainly be accompanied by some failure. A great many of the "new style" 
projects, and the innovative ideas they embody, have yet to be tested through 
a period of full development. One step that will help to minimize the risks 
is the provision of adequate facilities for monitoring and evaluation of 
the project experience, so that the lessons of experience can be learnt. 
Th e second point is that the Bank program--ambitious as it is--~ill scarcely 
keep pace over the five-year period ~~th the increase in numbers of rural 
poor resulting from population growth. The latter could amount to 70 
millions, while the rural poor benefiting from these programs will probahly 
not exceed 60 millions. (Total beneficiaries--including those outside the 
trtrget groups--can be estimated at 100 millions.) 

C. Deployment of Bank Resources 

~.30 What mar~ is necessary to ensure that the manner in which the 
Bank Group processes projects is conducive to meeting goals and broader 
policy objectives? Recent actions have included providing guidelines with 
respect to the conduct of rural sector work and to elements of Bank 
policies and procedures which might be considered constraints on design
ing, processing, and implementing rural development projects; assisting 
governments with in-depth research; increasing resources for agriculture 
and rural development; and improving control and monitoring procedures. 

(i) Monitoring Progress 

3.31 The Bank now regularly monitors the progress of economic sector 
and project work. More recently, a monitoring system for rural developmen t 
projects was introduced. The objectives are to help influence the design 
of projects at the earlier stages in order to increase their impact on tne 
productivity and quality of life of the rural poor, and to follow the pro
gress of projects through the pipeline. This monitoring will be achieved 
hy - the filing of regular "project information briefs" (PIBs) on all pro
jects in the lending program, and will result in a system of quarterly 
progress reports. On the basis of these reports, any modifications necessa ry 
to ensure the accomplishment of the Bank program will be made in Bank 
policies and procedures. 

3.32 It is important to spell out at an early stage in project identi
fication the basic project rationale together with a broad project profile. 
This should indicate: number of farmers and other target groups, their 
income classes, the projected impact on productivity, cost of the project 
and its replicability and breakdown into directly productive and non-pro
ductive investment. This would focus the project preparation process in 
the face of institutional constraints at the local and national levc1.s, 
define the scope of the project and establish appropriate component cu~-cif 
points. 
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(11) The Project Cycle 

(a) Project Identification 

3. 33 Internal DK>nitoring of the kind outlined above should provide a 
useful series of reference points for reviewing progress in meeting the 
goals and objectives. But, for the sys t em to provide a more positive 
stimulus to obtaining these goals , other action is required. 

3.34 First, an intensive back-up effort is needed at the country 
economic and sector work level in or der to both provide guidance and 
support for project planni ng strategies and tactics, and to facilitate more 
systematic consideration of rural development criteria in the selection 
and design of projects in the lending progr am. Agriculture and rural 
development sector work is essentially of two kinds: that which is needed 
to support country economic work and t hat which facilitates project 
identification. It is with the latter, which has to be given higher 
priority, that we are concerned here. 

3.35 Rural sector studies need to be oriented toward (i) identifying 
and focusing upon t a r get zones and populations; (ii) assessing technology 
constraints and the potential for small farms; (iii) examining infra
structure requirements ; (iv) evaluat ing t he capacity of existing service 
systems and their pot~ntial; (v) r eviewing the administrative arrangements 
and capability for the r ural sector; and (vi) vetting national policies 
relating to rural development. Preliminary guidelines to encourage such 
an approach have been iss ued and will be reviewed in the light of experi
ence with regard to the manner in which agriculture and rural development 
sector work can bes t be carried out. 

3. 36 It is not feasible t o present a fully quantitative picture of 
s ector work because some sector work is done on other kinds of missions- 
reconnaissance, appr aisal and supervision. Thus, it is difficult to find 
a numeraire to measure the output of varied sector work activities. 
Table 15 gives a breakdown of the FY7 5 sector work by regions as indicated 
from sector, sub- s ector and some special missions. This shows a program 
of 14 agricultural and rural devel opment sector reviews, five sub-sector 
reviews and six special missions. The wor k program for the next four years 
is being developed. I n addition t o t he Bank Group programs, FAO plans to 
have "Country Perspec t ive Studies" in Mal aysia, Burma and the Sahelian 
countries of Wes t Af rica. Work is just ending on Iraq, Iran, Pakistan and 
Bangladesh. The ILO is also planning rural development country studies 
under its World Employment Program. The Bank and FAO are now actively 
coordinating their sector work and have es t ablished informal cooperative 
arrangements with the ! LO in order to avoid duplication. 

3.37 Early experience s uggests the usefulness of a new type of activity 
known as rural reconna i ssance missions , to supplement agricultural sector 
studies, especially in t he i ntegrat i on of a griculture and other sector work, 
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and the evaluation of government rural development programs. Such re
connaisance missions may be restricted to one region or one area of a 
country, as opposed to studying the rural sector as a whole, but have a 
purview broader than a project mission. These .missions are particularly 
useful in assessing new government proposals for rural development which 
are larger than a project but provide the administrative context in which 
rural development may be implemented. Their function thus falls between 
that of a · typical Bank project and a sector mission. 

3.38 A fully articulated program for project identification should 
be developed. This would include both sector and sub-sector review 
missions and rural reconnaissance missions. The articulation of such a 
program to identify and prepare an adequate pipeline of projects is 
likely to call for more, rather than less, resources to be devoted to 
these activiti es. 

(b) Project Preparation 

3.39 Because the number and variety of components in rural development 
projects _make their design a complex and time-consuming task, a relatively 
long lead time is required for project preparation. Since there are likely 
to be continuing constraints on increasing the Bank's manpower resources 
(including consultants), there is a need to exa~ine the feasibility of 
reallocating staff and rearranging the time spent on the various phases of 
the project cycle. Identification and preparation require time and this 
is especially important for rural development projects because of their 
complexity. 

3.40 The identification and preparation of rural development projects 
is not well organized in many developing countries. Consequently, additional 
assistance is required and could take one or more of the following forms: 

(a) technical assistance to establish or strengthen the kinds 
of planning and programming units referred to in paragraph 
3.41 below; 

(b) expand the project preparation capacities of the 
Cooperative Programs with FAO, WHO, and UNIDO; 

(c) introduce a special type of project, which might be 
termed rural preparation, the purpose of which would be 
to design rural development projects in detail prior to 
the appraisal of the actual projects themselves; this 
activity is analogous to the "engineering credits" used 
in the first phase of some transportation projects; 

(d) make 11¥)re use of pilot projects, but on a scale of 
sufficient magnitude to test larger scale expansion. 
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J.41 The extent to which the Bank Group needs co shift and/or increase 
its resources for rural development work will depend in.part upon the degree 
to which member governments develop project planning and programming units 
in departments and agencies concerned with agriculture and rural development. 
Experience confirms the great importance of establishing decentralized 
planning units with project preparation s~ctions. In the case of rural 
development programs, such units are best situated in the planning units of 
regional or local governments, where such exist. Such an approach is in 
keeping with the rural development tenet of buildJng on local initiative. 
It also has the advantage not only of ;e: aengthenln.g local planning cap ~ci ty 
but of having a direct bearing on the future implementation and implement
ability of projects . Where there is no regional or local government, and_ 
where nationally integrated programs are desired, preparation should be under
taken by a central office for rural development coordination, such as that 
outlined in Chapter II, or in a Ministry of Planning and Development. 

(c) Project Appraisal Methods 

3.42 Rural development projects, with their particular emphasis on 
distributional as well as productivity aspects, tend to be more complicated 
than typical agricultural projects. This is particularly · true for those 
multi-sectoral projects which have benefits which cannot easily be quantified 
in monetary terms. However, experience thus far has been that all the rural 
development projects approved to date hav~ shown adequate rates of return 
when the quantifiable benefits and costs ~re assessed in the usual manner. 
In some projects, the rates of return have also been satisfactory when the 
costs of those project elements for which the benefits c -:lnnot be quantified 
have heen i;1cluded along with other coi,ts. I t does not follow, however, 
that this will necessarily always be the ca•:e in the futur\c', It is important, 
therefore, to consider more closely the non-quantifiable benefits and income 
distribution aspects of rural development projects, bearing in mind the 
11ecessitv of maintaining the Bank 's high t~ tandards cf proJ ect .:1ppraisctl. 

3 .41 The benefits of some proj ec t elements can be quantified.:-usually 
the cli 1 ( ' C tly productive components--and :::omc~ cannot--usually social service 
ones. Som£' project elements all o f whos e benefits . cannot be ciuantified may 
nevertheless be necessary for achieving production targets; in such cases 
the costs of thege elements should be included in total costs. On the other 
hand there may be project components for which the benefits cannot be 
quantified which are not necessary for achieving production targets directly 
but vhich never theless are important elements for increasing production 
indirectly and for improving ci1e quality of life of the rural poor, in such 
cases the costs sl1ould not be included in total costs for rate of return 
calculations. In either case, how docs one assess whether the levels of 
services proposed l'lre _justified? In the first place, reference must be made 
to sec-tor or national policies, wh ich should preferably establish minimum 
standards .criteria (e.g. , so many ht:alth clinics of a certain standard per 
head of population, maybe stratified by population density). Second, one 
should make certain that, within the national or regional minimum standards, 

• 



- 55 -

the discounted total cost is the minimum among alternative ways of providing 
the services; the process of selecting the least cost alternative should be 
made explicit so as to ensure that realistic alternatives have been considered. 
Such an approach is accepted practice in public utilities and other projects 
where "administered" prices are charged or benefits cannot be quantified. 1 / 
Third, care should be taken that the social profitability of one component-is 
not obscuring the negative social profitability of another component. This 
implies separate evaluation of project components. Fourth, where charges are 
made for servicea but the prices are "administered" ones, the marginal social 
costs should be estimated. Should it appear that the services are to be pro
vided at leas than their social cost, the implied subsidy must be justified 
in terms of government social objectives (including special pricing arrange
ments for the rural poor) and public savings. For example, are the subsidies 
going only to those who need them, and are costs being recovered sufficiently 
to provide funds for projects in other areas? Fifth, the recurrent costs 
of such investment must be estimated and the implications on the government's 
budgetary position worked out and justified. 

(d) Project Implementation 

3.44 Because our knowledge and experience of how best to help the rural 
poor to raise their producti~ity and improve the quality of their lives is 
limited, it is necessary to: 

(a) build a degree of flexibility into projects so that 
modifications can be made as experience is gained; and 

(b) in order to (i) control and monitor the extent of 
deviations from expectations, and (ii) learn the lessons 
of experience, evaluation systems must be devised. But 
such systems can be expensive and governments are 
naturally reluctant to tie up scarce human and financial 
resources in what might be regarded as sophisticated 
and esoteric monitoring systems. If such systems are 
viewed merely as something which aid agencies require, 
then the real point is missed. It is that evaluation 
systems should be in an integral element of the internal 
management control system. If they are introduced for this 
purpose, they can also serve the supervision functions of 
governments and assistance agencies and aid in learning the 
lessons of experience. 

(iii) Technical Assistance 

(a) Training 

3.45 Because the chronic shortage of indigenous supervisory and manageria l 
staff is a llli!jor constraint in most developing countries, the training of 

!/ See IBRD, Economic Evaluation of Public Utilitl Projects, July 1974. 
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"development managers" is o f top priori t y. !1uch of t his must be done "on- the
job," but it usually has to be supplemented by more formal training. The 
traditional way of pr ov i ding on-the-job training is to provide technical 
assistance and i ns is t on counterparts be ing supplied. Some technical assist
ance experts are better t han others in training counterparts, but in general 
the record is dis appo inting. There are many reasons for this, including a 
shortage of adequate counterparts and the fact that the experts are often fully 
and wrongly engaged in executive functions. Consequently, it is important--
at least in the larger projects--to make provision for proper training 
courses for counter par t per sonnel. Increasingly, Bank projects are doing this 
and it is a trend t o be s t r ongly supported. Any increase in the supply of 
local expertise would a l s o h e l p to free scarce technical assistance for new 
projects. 

(b) Public Sector Organization 

3.46 Much more attention needs to be paid to public sector organization, 
procedures and personne l management and to the manner in which project orga
nizations should be fitted i nto improved public sector systems. There has 
been an understandable t endency on the part of the Bank Group and other donors 
to est3blish project entit i es outside the cumbersome civil service structures 
in many developing countries. In this way highly privileged enclaves have 
been created t o the de tr i ment of longer-run improvement in public sector· 
efficiency. Multi- sectoral rural development projects in particular depend 
critically on inter-a gency cooperation and coordination. Hence those respons
ible for preparing s uch projects must identify the real public sector institu
tional constraints and seek practical solutions. Institutional constraints 
may be so pervasive , however, that general reforms may be required before 
particular projects can be implemented. 

3.47 Reference was made earlier to the importance of strengthening local 
project planning capac i ties. Experience to date would also seem to indicate 
that the re are few links between the preparation and implementation phases, 
and that "proj ect managers" are appointed too late. It would not be an easy 
task to organi ze, but i t would appear desirable for "project managers" to 
be appointed fai rly early in the preparation stage so that they can be involved 
in the design of t he projects they will manage. Not only would this help to 
reduce the growing delays between approval of projects and cormnencement of 
implementa t ion, but it mi ght improve the design of projects and should raise 
the quality of mana gement. 

(c) Res ea rch and I n f ormation 

3.48 A recur ring considera t i on in th-ls paper has been the inadequacy of 
information concernir.g t h e ci rcumstances of the rural poor and the means 
through which a broad scal e acceleration of rural development can be achieved. 
This, t oge t her with the ma gnitude and inherent complexity of the problem, 
suggests high pr iority be given to research and information gathering relevant 
to the processes of rural development. The scale of Bank efforts in this area 
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can never amount to more than a fraction of the total national and inter
nationRl resources required. Therefore, in addition to doing research itself, 
its contribution should take the form of assistance to member countries in 
undertaking research and analysis to provide firmer foundations for rural 
development programs and projects. 

3.49 The first need is for more insight into the general characteristics 
of target groups and the dynamics of traditional societies as they begin to 
modernize. In some cases this is simply a need for information on how many 
people there are, where they are, and perhaps who they are. But once program 
design is under way, there is also a need to know about their skills, resource 
ownership, incomes, nutrition and health status, family structure and general 
socio-economic environment. Such information has to be collected by survey 
and, to be adequate for project planning, must be current. Some information 
is available on a global basis in the FAO World Census of Agriculture and, 
on a country basis, from national censuses and surveys. The Bank is currently 
working with FAO to speed up analysis of the World Agricultural Census with 
respect to the small farm sector. Tite Bank should undertake and encourage 
more information gathering, especially as a precursor to rural development pro
gram planning. 

J.50 Second, the importance of improving our knowledge of the micro-
dynamics in rural . areas for the design of projects, and increasing our under
standing of micro-level responses to macro-policy in order to improve program 
formulation, suggests the need for research in these areas. To this end, 
the Bank is currently working with several external agencies on a study of 
"The Analytics of Change in Rural Communities". This has the following aims: 
(a) designing and evaluating key features of integrated rural development pro 
jects; (b) analyzing the effects on rural communities of different development 
policy instruments; (c) helping to identify those features of successful pro·
jects which can be replicated in other rural areas; and more generally, (d) 
providing an efficient feedback system to enhance the va.lue of . project experi
ence in updating our understanding. 

3.51 Third, it is important to have more information about the reso urces 
available for exploitation by the rural poor and others. To this end, the 
Bank should encourage others, and join with them, to finance resource inventory 
and evaluation work based on various kinds of field surveys; the use of ERTS 
imagery and aerial photography; national income, production and employment 
statistics disaggregated to the regional and local levels; and sectoral and 
regional studies to discover additional growth centers and rural/urban link
ages. Indonesia provides examples of these kinds of studies. l/ 

1/ Examples of regional planning studies are those of the southern half 
o f Sumatra, Eastern Indonesia, and Suluwezi, being carried out with 
the assistance of the Bank, the Federal Republic of Germany, and the 
Canadian International Development Agency. Also the Bank and CIDA 
are currently considering financing a "National Resource Inventory and 
EvaluAtion Project" in Indonesia. 
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3.52 Fourth, i t i s very important to step up technical agricultural 
research to adapt known technologies to national and local situations. Such 
adaptive research inc ludes varietal trials and plant breeding, experiments 
with fertilizer and water requirements for high-yielding varieties, develop
ment of improved cultural practices, especially for food crops and designing 
fanning systems for smal lholdings. Research also needs to be undertaken to 
collate and synthes ize all the work which has been carried out into "appro
priate techno l ogi es " and to make recommendations for the production engineer
ing of such machi nery and equipment for local manufacture, The Bank should, 
the r efore , support projects for strengthening existing and establishing new 
n~tional research institutions, working in harmony with the ten international 
research acti v i ties financed by the Consultative Group for International 
Agricul t ural Research centers. 

3.53 
should 
on the 

Finally, the whole spectrum of research activities referred to above 
be thoroughly reviewed to assess whether the Bank is focusing adequately 
research needed to support its commitment to rural development. 
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Table 1: ESTIMATES OF TOTAL AND RURAL POVERTY AMONG DEVELOPING COUNTRIES, 1969 

Region 

Developing Africa 

Developing America 

Developing Asia 

Developing countries total 

Four Asian countrie~/ 

Other countries 

Share of 4 Asian countries~/ 

Share of Developing Asia 

Share of Developing Africa 

Share of Developing America 

Combined share, relative to 
total population 

- ·----- ----------·--· ---~, 1969 prices. 

Population 
1969 

Population in Poverty 
Below US$50 Below US$75 
Per Capita~/ Per Capita~/ 

Rural Population in Poverty 
Below US$50 Below US$75 
Per Capita~/ Per Capita~/ 

------ ---------------- --------(millions)------------------------------------

360 115 165 105 140 

260 30 50 20 30 

1,080 415 620 355 525 

1,700 560 835 480 695 

765 350 510 295 435 

935 210 325 185 260 

----------------------- ---(percentages)------------------------------------

45 63 61 62 63 

64 74 74 74 76 

21 21 20 22 20 

15 5 6 4 4 

100 33 49 28 41 

-·------- -

'p_/ Baogl adesl1, India, Indonesia, Pakistan. 

Source: SPe notes for Tal-le 1. ---



Notes for Table 1 

1. · A calculation of poverty for a majority of developing countries, 
as defined in Table 1, was made for the IBRD and IDS s tudy, Chenery, Ahluwalia, 
Bell, Duloy, and Jolly, Redistribution with Growth (London, Oxford University 
Press, 1974). To these data were added rough estimates for countries exluded 
in that study, using the same data sources with respect to population and per 
capita income in 1969 prices but with national i ncome distribution based on 
experience in countries for which data were avail able. 

2. To calculate rural poverty, data for the share of urban in total 
population were obtained from Kingsley Davis, World Urbanization 1950-1970, 
Population Monograph No. 9 (Berkeley, Calif: Univers i ty o f California at 
Berkeley, 1972). An assumed ratio of urban to rural income was applied, 
together with rough estimates for urban i ncome distributi on . With these 
assumptions, data for rural poverty were obtained after deducting estimates 
for urban poverty from total poverty. 

• 



Table 2: ESTIMATES OF RELATIVE POVERTY AMONG DEVELOPING COUNTRIES, 1969 

Region 

Developing Africa 

Developing America 

Developing Asia 

Developing countries total 

Share of Developin~ Asia 

Share of Developing Africa 

Share of Developing America 

Combjned share, relative to 
total population 

Source: See notes for Table 1. ---

Population 
1969 

Pop_ulation in 
Income Below One-Thir d 
of National Average 
Per Capita Income 

Poverty 
Income Below $50 Per Capita 
Plus Population with Incomes 
Below One-Third of National 
Aver3ge Per Capita Incowe 

------------------------------(millions)------------------------------

360 

260 

1,080 

1,700 

75 

80 

145 

300 

125 

80 

440 

645 

----------------------------(percentages )-- ---------------------------

64 48 68 

21 25 19 

15 27 12 

100 18 38 



Table 3: RURAL POPULATION AND RURAL POVERTY AMONG DEVELOPING COUNTRIES 

Rural Po£ulation 

Rural 
Population Below US$50 Below US$75 

Region 1969 Per Capita Per Capita 

- - - - - - - - - - - - (millions) -

Developing Africa 280 105 140 

Developing America 120 20 30 

Developing Asia 855 355 525 

Developing 
countries total 1,255 480 695 

Four Asian countries!!_/ 625 295 435 

Other countries 630 185 260 

Share of four Asian 
countries !!_I 50 62 63 

Share of Developing Asia 68 74 76 

Share of Developing 
Africa 22 22 20 

Share of Developing 
America 10 4 4 

100 100 100 

!}..I Bangladesh, India, Indonesia, Pakistan. 

Source: See notes for Table 1. 

in Povert1: 
Income Below One
Third of National 
Average Per Capita, 

OR Below 
US$50 Per Capita 

115 

45 

370 

530 

295 

235 

The Percentage of the Rural Poor 
in Rural Po£ulation 

Below US$50 
Per Capita 

38 

17 

42 

38 

47 

29 

Below US$75 
Per Capita 

Income Below One
Third of National 
Average Per Capita, 

OR Below 
US$50 Per Cafita 

(percentage') - - - - - - - - - -

so 41 

25 38 

61 43 

55 42 

70 47 

41 37 

(percentages)- - - - - - -

56 

70 

22 

8 

100 



Table 4: LANDLESS FARM WORKERS IN SELECTED COUNTRIE~/ 

Asia 

India "E../ 
Indonesia 
Pakistan c/ 

Total 

Middle East & North Africa 

Algeria 
Egypt 
Iran 
Morocco 
Tunisia 

Total 

Latin America & Caribbean 

:osta Rica 
)ominican Republic 
londuras 
·amaica 
'.exico (1970) 
icaragua (1971) 
rgentina 
hile (1971) 
olombia 
cuador 
eru 
ruguay 
razil 
enezuela 
Total 

rand Total 

Number of Land
less Workers 

'000 

47,300 
5,673 
8,013 

60,986 

1,099 
1,865 

903 
.484 
210 

4,561 

122 
179 
138 

72 
2,499 

101 
694 
378 

1,158 
391 
557 

99 
3,237 

287 
9,912 

75,459 

Landless Workers 
as% of Active 
Population in 
Agriculture 

% 

32 
20 
29 
30 

60 
38 
25 
19 
20 
33 

53 
25 
27 
41 
49 
43 
51 
66 
42 
39 
30 
55 
26 
33 
35 

Active Agricultural 
Population as% of 

Total Active Population 
% 

68 
70 
io 
68 

56 
55 
46 
61 
46 
58 

45 
61 
67 
27 
39 
47 
15 
28 
45 
54 
46 
17 
44 
26 
39 

Except for India, data presented here are estimated from ILO,Year Book of Labor 
Statistics, 1971, pp. 43-294, and 1972, pp. 44-301. Unless otherwise indicated, 
data refer to latest year available in 1960's and thus do not reflect recent reform 
actions, on the one hand, nor changes in the work force, on the other. 
Agricul tural laborers as shown in India, Ministry of Agriculture, Directorate of 
Economics and Statistics, Jndian Agriculture in Brief (Eleventh Edition, 1971) p. 14. 
Includes population now belonging to Bangladesh. 



Table 5: NUTRITION LEVF.LS 8Y INCOME CLASS 

Latin America 

Brazil (1960/61) 
Annual family income 
(ne~· cruseiros per year) 
Rural areas: 
under 100 
100-249 
250-499 
500-1,199 
1,200 and over 

Total average 

Colombia (1956-62) 
"very poor" rural 
11middle class" rural 
1"middle class" urban 

Mexico (1958/59) 
"very poor" rural 
'~iddle class" rural 
11middle class" urban 

Peru (1951-58) 
Mountain area 
Coastal areas 

Ceylon 
Rural (1961-66) 
Upper class Colombo (1957) 

Iran 
Peasants 
Urban wage earners 
Landowners 

India (1958) 
Maharashtra State 

Expenditure per capita (rupees) 
Urban and rural areas: 

0-11 
11-16 
18-34 
34 and over 

Total average 

Madagascar (1962) 
Income ('000 fr. per family/yr.) 
1-20 

20-40 
40-80 
80-130 

130-190 
190-390 
390-590 
Other classes 

UAR (1965) 
Low Income class 
Middle Income class 
Higher Income clsss 

Tunisia (1°~•-67) 
Incn-e per person 
Rural areas: 
leaa than 20 

20- 32 
32- 53 
53-102 

102-200 
200 and over 

Percentago, 
of Families 

7.94 
27, 30 
29.68 
24, 56 
10.52 

21.3 
18,9 
20,7 
39.l 

54.7 
27.7 
11.0 

3.8 
1.5 
0.8 
0.3 
0.2 

8.2 
16.2 
30.8 
32.4 
10.9 
1.5 

Calorie Intake 
Cals 

(per capita) 

1. 755 
2.~67 
2 .577 
3,144 
3.674 
2.683 

1. 535 
1.538 
3.138 
2. 133 

1. 788 
1.803 
2.275 
2. 331 

1. 794 
2.205 

1.864 
3.271 

1.842 
2.132 
2.(,58 

1.340 
2.020 
2.485 
3.340 
2.100 

2.154 
2.292 
2.256 
2.359 
2.l5o 
2.342 
2.456 

2.204 
2.818 
3.130 

1. 782 
2.157 
2.525 
2.825 
3.215 
3.150 

Protein Intake 
Grams 

(per capita) 

Total 

50.0 
64.9 
75.9 
95.4 

116. 6 
80.6 

30 
34 
52 
60 

45 
51 
57 
64 

47 
64 

44 
84 

60 
6~ 
74 

37.9 
56.6 
69.0 
85.7 
59.7 

47.3 
54.l 
53.6 
61.2 
59.l 
64.6 
65.4 

71 
84 
98 

13.2 
21. 7 

39. l 
32.5 
21. 3 

9 
15 
22 
31 

e.3 

1.4 
2.6 
6.6 

11.9 
~ 

5.5 
6.5 
9.4 

15.2 
15.2 
21.8 
23.6 

15.0 
18.0 
37.0 

Source: Data cited in David Turnham, The Employment Problem in Leas Developed 
Countriq : A Review of Eyidtpce , OECD, Development Centre Studiu, Employment 
Series No. l (Paria: 1971), 



Table 6: POPULATION PER MEDICAL DOCTOR IN RURAL AND URBAN AREAS 

Population/Medical Doctor Urban Superiority in Doctors 
Country Year Urban Rural per Unit of Population 

Honduras 1968 1,190 7,140 6:1 

Jamaica !!_I 1968 840 5,510 7:1 

Philippines 1971 1,500 10,000 7:1 

Senegal !!I 1968 4,270 44,300 10:1 

Panama 1969 930 3,000 3:1 

Colombia 1970 1,000 6,400 6:1 

Ghana !!I 1968 4,340 41,360 10:1 

Iran 1969/70 2,275 9,940 4~1 

Haiti al 1968 l,JSO 33,300 25:l 

Kenya 1969 880 50,000 57:1 

Tunisia a/ 1968 · 2,912 10,056 4:1 

Pakistan 1970 3,700 24,200 7:1 

Thailand a/ 1968 800 25,000 31:1 

a/ Urban= capital city only. 
Rural= all other rural and urban. 

Source: IBRD, Background Paper on Health, Report No. 554a, October 1974, Appendix Tables 16 and 17, 
pp. 87-88. 



Table 7: PRIMARY SCHOOL AVAILABILITY IN RURAL AND URBAN AREAS 

Percentage of the total number of primary schools 
in each category (ruraJ and urban) which offer a 

complete number of grades 

Countries by GNP 
Per Capita 

Up to $120 (excluding 
India) 

India 
$121 - 250 
$251 - 750 
$751 - 1,500 
Over $1,500 

By Major Regions 

Africa 
Asia (excluding India) 
India 
Latin America 
Europe 

Number of 
Countries 

9 
1 
7 

16 
2 
6 

16 
9 
1 

10 
5 

Complete Urban 
Schools as a% 

of Total 
Urban Schools 

53 
57 
72 
77 
89 

100 

79 
94 
57 
88 
98 

Complete Rural 
Schools as a% 

of Total 
Rural Schools 

36 
49 
32 
62 
56 
99 

54 
66 
49 
34 
99 

Source: Based on data in UNESCO, Statistical YearbooK 2 1972. 

.. 



1948-1960 

1961-1965 

1966-1970 

1971-1972 

1973-1974 

Table 8: WORLD BANK LENDING FOR AGRICULTURE BY NUMBER OF PROJECTS 
AND AMOUNT LENT, 1948 - 1974 

(1) (2) (3) (4) Agricultural 
Number of Amount Lent Amount Lent Average Amount Projects as a 

Agricultural for Agriculture per Project Lent per year '.t of Total 
Projects (2)/(1) TRRDIIDA Proi. 

Lending for 
Agriculture 
as a i.'. of 
Total Lending 

---
----------------US$ Millions---------------- ----------- Per Cent-----------·---· 

33 175.9 5.3 13.5 17 6 

33 484.4 14.7 96.9 16 12 

93 1,207.6 13.0 241. 5 23 17 

72 855.4 11.9 427.7 26 16 

98 1,893.6 19.3 946.8 30 24 

- -·----·-



Table 9: WORLD BANK LENDING FOR AGRICULTURE, BY SUB-SECTOR, ·1948-1974 

1948-60 1961-65 1966-70 1971-72 1973-74 1948-60 196I-65 1966-70 1971- 72 1973-74 

---------------- US$ millions----------------- - ·----------------- Per Cent -------------------

General Agriculture 43.9 - 15.0 13.5 24. 0 25 - 1 1 1 

Agricultural Credit 20.2 45.0 183.2 255.8 240.3 11 9 is 30 13 

Area Development 10.0 9.7 100.4 51.6 272.6 6 2 8 6 14 

Irrigation 85.1 383.8 513.2 201.3 621.9 48 79 43 24 33 

Livestock 7.0 35.3 252.4 176.7 314.9 4 7 21 21 17 

Agricultural Industries 4.7 - 19.2 39.6 204.0 3 - 2 5 11 

Non-food Crops - 2.8 86.8 95.4 167.3 - 1 7 11 9 

Research - - - 12.7 - - - - 1 

Fisheries - 7.8 21.0 8.9 28.6 - 2 2 1 1 

Forestry 5.0 - 16.4 - 20.0 3 - 1 - 1 

Total 175.9 484.4 1207~6 855.5 1893.6 100 100 100 100 100 



Table 10: WORLD BANK LENDING - ~AGRICULTUBE BY PER CAPITA GNP OF BORROWING COUNTRIES 

FY64-68 

Per Capit~ GNP of 
Borrowing Countries 

Less than $150 

$151-$375 

$376-$700 

Over $700 

Total 

Agriculture Lending 
IBRD & IDA 

Nwnber Amount 
of Projects (US$M) 

9 138.8 

18 173.8 

13 251.2 

4 52.0 

44 615.8 

Source: IBRD. World Bank Atlas , 1973 

As % of 
Total 

Projects 
% 

20.5 

40.9 

29.6 

9.0 

Amount 
% 

22.5 

28.2 

40.8 

8.5 

100.0 100.0 

FY69-74 
Agriculture Lending 

IBRD & IDA 
Number Amount 

of Projects (US$M) 

101 1356.0 

78 1069.7 

30 782.1 

22 341.8 

231 3549.6 

As% of 
Total 

Projects 
% 

43.7 

33.8 

13.0 

9.5 

100.0 

Amount 
% 

38.2 

30.1 

22 .1 

9.6 

100.0 



Table 11: IBRD/IDA LENDING FOR AGRICULTURE AND RURAL DEVELOPMENT, 
FY68 - FY74 Ii/ 

FY6l! FY69 FY70 FY71 FY72 FY73 

RURAL DEVELOPMENT !?f 

Agriculture 
No.of Projects 5 3 6 10 12 17 
Loans(US$M) 

Multi-Sector~ 
29.1 51.8 53,1 66.6 121.4 246.8 

No.of Projects 1 1 1 1 
Loans(US$M) 14.0 8.1 2.2 21.0 .· 

Single Sector 
~a.of Proj ects 4 3 6 9 11 16 
Loans(US$M) 15.1 51. 8 53.1 58.5 119.2 225.8 

Education 
No.of Projects 1 1 2 
Loans(US$M) 1.5 3.3 9.0 

Roads 
!'-lo.of Projec ts 2 2 
Loans(US$M) 25.6 23.5 

Total Rural DeveloEment 
No. of Projects 5 3 9 11 14 19 
Loans(US$M) 29.1 51.8 80.2 69.9 144.9 255.8 

OTHER AGRICULTURE (excluding predominantly agricultural rural development 
No.of Projects 8 24 25 26 24 29 
Loans(US$M) 143.4 315.5 359.8 352.5 314.9 690.9 

TOTAL AGRICULTURE 
No. of Proj ects 13 27 31 36 36 46 
Loans(US$M) 172.5 367.3 412.9 419.1 436.3 937.7 

TOTAL AGRICULTURE AND RURAL DEVELOPMENT 
No.of Projects 13 27 34 37 38 48 
Loans(US$M) 172.5 367.3 440.0 422.4 459.8 446.7 

OTHER IBRD/IDA 

FY74 TOTAL 

25 78 
449.8 1,018.6 

6 10 
59.5 104.8 

19 68 
390.3 913.8 

3 7 
23.8 37.6 

4 
49.l 

28 89 
473.6 1,105.3 

lending) 
31 167 

506.1 2,683.1 

56 245 
955.9 3,701.7 

59 256 
979.7 3,788.4 

Loans(US$M) 781.0 1417.0 1846.0 2058.0 2506.1 2461.0 3333.9 14,403.0 

TOTAL IBRD/IDA 
Loans(US$M) 953.5 1.784.3 2286.0 2480.4 2965.9 3407.7 4313.6 18,191.4 

f:.I Data refer to original commitments and no canc.ellations and refundings are 
taken into account. Information used for the classification of rural development 
projects is based on project appraisal reports. However, it must be noted that ma~v 
appraisal reports are deficient in information for this classification, e.g. lacking 
in income distribution data on project beneficiaries. 

p_/ Projects for which there is an expectation that 50% or more of primary(direct) 
benefits would accrue to · the .rural poor. 

s./ Projects involving two or more sectoral components with the dominant sectoral component 
constituting less than 75% of the net project cost (i.e. cost excluding contingencies 
and components which are not integral parts of the projeot),In all multi-sectoral 
projec ts designated as rural development projects, agriculture is the predominant 
secto r and the Programming and Budgeting Department has classified them all under 
~?riculture. Basically small farmers. 

• 



I.S 

Table 12: RELATIVE SHARE OF AGRICULTURAL AND RURAL 
DEVELOPMENT IN TOTAL BANK LENDING, _FY68-74 

FY68 FY69 FY70 FY71 FY72 FY73 FY7'4 

-------------- - ------

Total 

-------------------- Per Cent -------------------
Per Cent of Total Agriculture Lending 

Rural Development Agriculture 
Projects 38.5 11.1 19.4 27.8 3.3.4 37.0 44.6 31.9 
Lending 17.0 14.1 12.9 15.9 27.8 26.3 47.0 27.5 

Of which: Multi-sector 
Projects 7.7 2.8 2.8 2.2 10.7 4.1 
Lending 8.1 1.9 0.5 2.2 6.2 2.8 

Single-sector 
Projects 30.8 11.1 19.4 25.0 30.6 34.8 33.9 27.8 
Lending 8.9 14.1 12.9 14.0 27.3 24.1 40.8 24.7 

Percent of Total IBRD/IDA Lending 

Total Rural Development Lendin~ 
(both agriculture and non- 3.0 2.9 3.5 2.8 4.9 7.5 11.0 6.1 

agriculture) 

~-

Total Agriculture Lending 18.1 20.6 18.1 16.9 14.7 27.5 22.2 20.3 

t 
i 

'otal Agriculture and Rural 18.1 20.6 19.2 17.0 15.5 27.8 22.7 20.8 
Development Lending 

----

rce: Calculated from Table 11. 

• 



Region 

East Africa 

West Africa 

South Asia 

East Asia 

EMENA 

LAC 

Tahle 13: ESTIMATED RURAL POPULATION IN POVERTY BY REGION AND COUNTRY 
INCOME LEVEL, 1974 a/ 

Rural Poverty Population Rural Poverty Population 
in Countries with Incomes in Other Devel oping 
up to $200 per Capita J!._/ Countries 

- millions of persons -

60 -

15 35 

270 -
10 105 

s 30 

- 50 

Total 360 220 

Total Rural 
Poverty 

Population 

· 60 

' ' 50 

270 

115 

35 

50 

580 

a/ Estimates made by applying assumed population growth rates by region to figures for 1969. 
The regional breakdown in this table corresponds to the geographical qivisions of the 
Regional Offices of the Bank and are not precisely comparable to the area breakdown of Table 1. 

b/ Excludes some countries with low income per capita, but with large external.receipts through 
oil (e.g., Indonesia, Nigeria). 



Eastern Africa 

Western Africa 

East Africa and Pacific 

South Aaia 

EMEMA 

LAC 

Total 

Table 14: 

(1) 
Distribution 

A COMPARISON OF THE DISTRIBUTION OF THE RURAL POOR BY REGION AND PROSPECTIVE 
BANK LENDING FOR AGRICUL11JRE AND RURAL DEVELOPMENT 

(Z) (3) (4) 
Distribution of Projected Allocation of Agri.culture Allocation of Agriculture 

or Rural Poor Lending for Agriculture and Rural Development and ~ural ~evelopment 
1974 and Rural Development Lending implied by (2) Lending implied by (1) 

FY75-79 FY75-79 FY75-79 

% % - US$ millions(f974 prices) - - US$ milllons(1974 pricej 

10.3 11.1 800 750 

8.6 10.2 750 600 

19.8 18.3 1300 1450 

46.6 19.3 1400 3350 

6.0 l8.2 non 450 

8.6 22.9 1650 600 

91.9 100.0 72()0 7200 

~: Column (1) frc lli Table 13; Column (2) from Policy Planning and Program Review Department Calculations; 
prcjected total of lending in Columns (3) and (4) as described in text paragraphs 3.19-3.21. 



y 
Table 15: FY75 AGRICULTURE AND RURAL DEVELOPMENT SECTOR WORK 

Region Sector Sub-Sector Other 

]!_/ h/ . -~/ 
East Asia and Pacific 1 1 

.£I 
South Asia 3 

!!I 
Eastern Africa 2 ~, .l_/ 
Western Africa 4 2 1 

.i./ jj .1.I 
Europe, Middle East and North Africa 1 2 4 

!b,./ 
Latin America and Caribbean 4 

14 5 6 

~/ Does not include sector work undertaken in conjunction with 
appraisal and supervisiqn missions. 

2-I Sector work on Indonesia, Malaysia, and the Philippines will be 
carried out by staff attached to Economic Missions. 

.£I Nepal, Burma, and possibly Pakistan. 

__!!/ Sudan and Zambia. Lesotho, Swaziland, and Madagascar in FY.76. 

J;;.I 

i./ 

~/ 

,B./ 

!/ 

.ii 

1./ 

Dahomey, Ivory Coast, Cameroon, and Senegal. 

Afghanistan. 

El Salvador, Gautemala, Nicaragua, and Costa Rica--all jointly with 
USAID and IADB. 

Malaysia - Smallholder sector review. 

Regional studies (mainly the Sahelian zone) of Forestry and Livestock. 
The Forestry study will include Ivory Coast, Ghana, Cameroon, and the 
Democratic Republic of the Congo, and may also include Liberia, Niger, 
Gabon, and the Central African Republic. 

Livestock and Fruits and Vegetable sub-sector surveys in selected 
countries of the Middle East. 

A Review of selected aspects of r~gional and rural development in 
the Philippines. 

Special missions to Egypt and Romania; an economic-regional (Macedonia) 
development study · ~n Yu~oslavia: a rural and regional development study 
in Tunisia. 

.. 
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